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.Foreword 

EducationalPlanning 

in DevelopingCountries 

The topic of educational planning in developing countries is 
presented here in a four-volunme set, but additional volumes may be 
created out of the original corpus ,of work prepared under the 
USAID/Harvard Project in Planning Methedologles. The project 

yielded about eighty separate research reports, academic papers, 
case studies, and instructional unit,, on methodology The comp'iete 

catalogue of these papers is offered at (he end oC Volume IV. The pro

ject ran for four years, 1976-1980. lles,.arch reports are based on work 
main sixteen countries in Latin America, Africa, and Asia, although 

jor project activity centered in seven countries. The bulk of the field 

work was in Africa and Latin Arerica, rather than Asia. P1 -,sponsors 
and contributors In a project of this scope are legion and thy are in

adequately and incompletely thanked in the ael'nowledgmets 
Though the four volumes of this set r'epre sent a large slare of the 

total output of the project, a great deal of the project work will never 
see the light of final publication This unpublished work will include a 

volume of research studies carried out in El Salvadoi, and two in

teresting cases, one ,an the Botswanua Brigades by Murerwa, and one on 

planning projects in Peru, Thailan, and Turkey by Snyder Truksdell 
and lyde producv(t computer documentation that was too vxtensive to 

publish, I)aniere produced two good studies which did not fit into any 
of the volumes Most of the 84 papt rs listed at the end of Volume ;V are 
worth reading if they are relevaot to a partlculr interest 

The field ol planning proved too large and amor)hous to fit into a 

neat set of manuals Ehv n with four volumes, project planning and cost 
analysis were too briefly treated. Because these topics were dealt with 

in other projects supported by USAII,, the subjects are treated In 

volumes produced in these projecti. These other volumes are 
referenced in the Foreword to Voiume II. They should be used along 
with this four-volume set to make the treatment of planning more com
plete. 
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The original project concept was to develop a set of instructionalmanuals on the models and methods of rational planning. The materialwas to be derived from recent professional literature and from thefindings of applied research in the developing countries. The originalconcept was not atardoned but It was overtaken by time and realityand modified accordingly. The modifications reflect certain reservations about the limits of strictly rational planning. Rational planninghas come under recent criticism by academics and by practitioners forincomplete models, rigid methods, and pretentions of objectivity,limitations in handling values, ideologies and teleologies, insensitivityto political currents, and incapacity to c ,pe with the social dynamics ofhuman organizations. This criticism might suggest that the modelsand methods of rational planning should be abandoned. This suggestion was rejected for a number of reasons. Fitst, once the critics getbeyond the critique of rational planning they do not have much to put inits place. Second, some models and methodo of rational planning dowork well enough if those who employ rational planning approachesare aware of the limitations and dangers of blind reliance on themethodology. Third, planners can be made aware of the limits by raising certain basic issues in thematic papers and in case studies.Thus, the field of planning cannot be adequately covered in a set ofhow-to-do-it m.,anuals. It is not even appropriate to begin with suchmanuals, and for this reason the first volume of this set deals withproblems and issues Later instructional units will continue to raiseissues and problems about the methodology. This may upset readerswho seek a crisper and less ambiguous message; but planners mustdeal with the future, and from the Oracle of Delphi to the weatherforecaster for the Olt Frmer'sAlmanac, prognosticators have learned not only to live with ambiguity, but also to live on it; in fact, to
thrive on it.The four volumes are described by these titles; Volume I, Is.!ues andProblems in thw Planning of Education in Developlng Countries;Volume II, Models and Methodi for Systematic Planningof Education; Volume IIl, Research Methods in Educational Planning; andVolume IV, Data Analysis for Educational Planning.Pirst, a moredetailed discussion of the content of each of the four volumes will be offered; to be followed by 
a brief comment on appropriate topics thatwere not treated in this set of volumes 

Volume 1: Issues and 'roblems in the l'lanning of Education 1
Developing Countries 

Volume i deals with issues in education and economic development,snd with the problems of planning education In developing countries.This volume was designed with these objectives:- To review the major Issues and problems which are either discussed in the professlonal literature or raised by educational planning 
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practitioners in developing countries. 
- To offer a brief, general discssion of the 12 major educational 
planning issues raised in the literature and by practitioners. 
- To offer detailed discussion of selected issues. These discussions 
are offered in Chapter 3 through Chapter 16. Issues are selected for 
discussion In separate chapters of Volume I, according to the salience 
of the issue, the seriousness of the problem, the extent to which the 
issue lends itself to review and discussion, and according to whether or 
not the issue is discussed in Volume I itself or in one of the other 
volumes. This last point refers to the fact that some issues are best 
treated as part of a discussion of methodology in Volume II. 

Chapters 3-5 deal with the major bases for systems planning of 
education, which include social demand, manpower demand, and rate 
of return. Chapters 6 and 7deal with comprehensive planning and the 
use of comprehensive planning models. Chapter 6 is a case study of the 
planning of the general educational reform in Chile Chapters 8 and 9 
present two different explorations of the issue of equity in access to 
education and equity in educational outcomes. Chapter 8 explores 
the general conceptual fHum]dation of equality and equity. Chapter 9 ex
amines the distribution of education and the distribution of income, 
and draws certain equity implications. Chapters 10 and 11 explore the 
problems of employment, the blending of work with education and 
training, and the planning of continuing and nonformal educa
tion/training programs. Chapter 10 is a eomp3rative review of 
work-education and employment, with a treatment of the cyclic ex
perience of China in the blending of work and education in a setting of 
national mobiliiation Chapter 11 is a case analysis of a project in 
work-education and training for self-employment in India. 

The final five chapters develop material on broad teleological, 
ideologicgl, and value themes. Chapter 12 explores epistemological 
and ethical issues in framing national planning goals Chapter 13 ex
amines issues in the practice of participatory planmng, mainly in the 
setting of rural self-help projects Chapter 14 explores systems 
frameworks for assessing broad social currents and tracing future 
trends. The systems frameworks l the counter-economists and en
vironmentalists are examined, as is Mannheim's ai proach tW social 
diagnosis and planning Chapters 15 and 16 are counter-arguments to 
rational planning, designed to balance the heavy slant toward rational 
planning in the previous chapters Chapter 15 examines educational 
research topics from the viewpoint of situational pILnners, as con
trasted to rational planners Both are extreme types, developed for 
purposes of contrast Chapter 16 critiques rational planning for its 
shortcomings in handling political forces and organizational 
dynamics. An alternative model, termed the transactional model, is 
suggested as a counterbalance for excessive rei!.rce p rational plan
ning. 
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Volume II: ModelsandMethodsfor SystoematicPlanningof Education 

Volume II deals with the basic techniques of planning, that is, with 
the models and methods which are applied In educational systems 
planning. The volume is organized as a conventional book, but the 
chapters in many cases are Instructional units on methodology. It was 
designed with these objectives: 
- First, to provide a more detailed elaboration of planning issues 
raised in the first volume. Not all of those planning issues will be 
covered in Volume II, which focuses on the methodological problems 
of educational planning. Volume I was designed to explore why plan
ners take on certain tasks and how they approach these tasks; Volume 
II Is designed to show what planners do. 
- Second, to provide instruction on how tn perform certain of the 
basic methological tasks in systems planning. The material is design
ed to instruct peop!e on how to develop models and apply methods in 
edlucatlunal planning. The material is not designed merely as a how-to
do-it manual for uneducated beginners, although the material unfolds 
in simple steps. The learning sequence is not fully programmed for 
self-instruction The material can be read by any individual who 
wishes to learn how to apply planning techniques. The material can 
also be better understood if taught by an instructor or discussion 
leader. The purely methodological parts can be taught in a program
med manual form, but the issues and probl(,ms of rational planning 
cannot be taught a! a pure exercise in logic 
- Third, to build a methodological framework for planning that wilt 
support elaboration of research m4,thods and data analysis techniques 
to be developed in the volumes to follow Volume II will cover most of 
the techniques that are common in educational systems planning. In 
addition to this pianning methodology, th,, planner must know how to 
use many of the standard research and data analysis techniques of 
social science in fact, many of the systenms planning techniques can
not be used until research and analysis have first yielded the basic in
formation with " hich the planner must work 

There are four parts to Volume 11, and each part has two or more 
chapters l'ort One continues the topic of integrated or systems planc
lng, which was raised as in issue in the first volume Chapter I in
troduces the concelpt of Black [lox modeling, which is central In 
systems analvsis and syteims planning The chapter concludes with 
matecial on '.imple grahic models of systems and organizations 
Chapter 2 describes compreheniv( systems planning models, 
discusses the development and application of these models, and covers 
in nontechnical language the structure of a comprehensive planning
model A te'-hiical appendix to Chapter 2 describes and explains 
regression aitO path analysis models for studying educational effects. 
Chapter 3 2,t. rs a fairly complete and detiled technical treatment of 
a comprehensive planning model. The equations of the model are 
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discussed and explained. Computational examples are given In an a,pendix. Chapter 3 and the Appendix are optional materials and can beskipped if planners wish to gop on to more useful planning techniques in 
Part Two. 

Policy planning deals with the near future, in contrast to futurologyor perspective planning which deals with the remote, or distant,future. Thus, one of the planner's major technical tasks is to develop,adapt, or apply population projections, enrollment projections, andeconomic or manpower requirements projections, The first topic ofPart Two is demographic analysis and population projection, andChapter 4 is an instructional unit on these subjects. The second topic inPart Two is enrollment projections. A unit on enrollment projection
methods is offered in Chapter 5, and a unit on methods for estimatingenrollment flow-rates is presented in Chapter 6. Extrapolation based on curve fitting is used in population -ud enrollment forecasts and projecti-n, and the last unit in Part Two Op. Is with curve fittingPart Three presents three instructional units on manpower requ':ements forecasting methods. The units developed in Chapters 8and 9 describe a method of manpower forecasting which is called theBasic Method. Chapter 10 has a unit on a second approach, which iscalled the Alternative Method Two cases are used in Chapter 11 and 12to illustrate the Basic Method and the Alternative Method The twocases are drawn from actual manpower planning work in developingcountries. The theoretical and practical weaknesses of manpower
planning have been examined as issues in Volume I There the point
was also made that manpower planning is still used and tile results are
still useful Tnis argument is advanced to justify a sub .antia) t-ount
of instructional material oil manpower planning models and methods
Clearly, it represents a bias oi ',hepart of the main author ef Volume


II, but it is a bias with some bay i ,nexperience.Part Four present. several sl',ort treatments of u-efuil techniques foreducational planning The first topic is scheduling and the use of
critical path analysis for project planning 
 A second topic, in Chapter14, is cost-effect ivenes,,, cost- enefits, and cost-efficiency analysis

methods applied mainly to project planning The rudimer:'s of present
and future value calculations are presented along with the rationalefor viewing education as a p.'oductive investment The basis of tilecalculations and use valuesthe of present and compound Interesttables is covered The use of compoutid interest and growth factortables has been previously covered The topic of present value calculations and cost-benefit comparisons is developed in greater detail in aseparate book but a companion piece to this four-volume series, AManual for the Analysis of Costs and Outcomes in NonformalEducation (Princeton, N J.: International Office of the Educational

Testing Service, 1979). This project costing manual was planned aspart of this project by USAID but produced separately at Educational
Testing Service. Also related is the book by 1). Jamison, S. Klees, and 

Xv 



S. Wells, The Costs of EducationalMedia: Guidelinesfor Planningand
Evaluation,(Baverly Hills, Cal.: Sage, 1078), which is based in part on 
research undertaken under a USAID contract. 

Chapter 15 on heuristic methods for planning is included as a topic inPart Four. There is no integral connection to the previous topics of
scheduling and costing. ChapLer 15 covers heuristic model approaches
briefly, because there is rot very much methodological complexity to
these approaches. The technical methodology of the heuristic ap
proach is largely borrowed from glneral statistics and other applicx
tions of models and methods in the social sciences. In Chapter 15, twoheuristic methods are described in some detail and contrasted. Delphi,
which is quite well known in its three main variants, is compared to
COMPASS, a newer method of compact policy assessment developed
by Barclay Htudson. 

The last section of Volume II moves away from planning techniques
applied at the national systems level and deals with problems of areaplanning and school mapping. In Part Five the topic of school mapping
Is developed through a general review theof element3 of the
methodology which are systematic and technical, as well as through a case study of an application of school mapping. Other planning
methods could h:tk, been featured in Volume II, and some of thegmethods are deveiped in the next two volumes or discussed in the pro
ject papers that are listed at the end of the tinal volume. 

Volume III: Rese rch Methods for Edue:ationalPlanning 
Volume Ill is a set of instructional packages to be used in training

educational plannets, policy makers, administralors and researchers 
in the application of empirical research methods The packages are
designed to be used by educational researchers in governrment agen
cies, universities, and research centers, and by Manners in official
 
government offkes and in universities 'ie object yes of the packages

are to develop general knowledge (if research approaches and
methodologies and to develop skills in the application of these methodsin research studies designed to yield information that can be used in 
educational planning

These materials focus on empirical research methods because they
are useful in educational planning iind because the methodology of empirical research is sufficiently t#chnlical and complex to require
specialized training for those who would tL)Dly it

The materials Pre organiiedrr quasi-self-instructional form rather
than that oi the standard textbook On reason for the self
instructional form is that many good texdKXoks on educational
research already exist This is not the case for materials op research
methods for educational planning Another reason for self
instructional packages Is that the people who are most likely to use the
materials are professionals who have the capacity and motivation to 
manage their own learning activities. The subject to be learned is 
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technical and can best be communicated in a practical, training for
mat, rather than in an academic textbook form. Finally, the full 
understanding of research methods requires not only masteripg the 
concepts of research described in textual mate'ials, but also 41arnlng 
the mechanics of research by examining selected case exanmplez of 
research studies. The learning is further developcd and reinforced as 
an acquired skill by a supervised experience In carrying out the small
seale research task. This latter task cannot be accomplished with a 
book alone, but instructional packages can help to guide such ex
perience. A training material format permits the incorporation of ex
ercises, cames, and other learning aids, along with standard text 
material. The organization of the volume is therefore by instructional 
packages and not by chapters. In this feature it goes a step beyond the 
matecials in the previous volume, some of which were developed as in
structional units. 

The packages in this volume can be divided into two types, those 
dealing with the general issues of the objectives, nature, planning, and 
conduct of research, and those concerned with specific techniques and 
methods of research. The first four packages deal with the following 
subjects: the relationship of educatil,:ral research to educational plan
ning; problem identification and formulation in educational research; 
guidelines for selecting a researrh method; and planning and con
ducting educational research. Te remaining six packages deal with 
technical issues of design and method and include sampling, survey
methods, nzperiments, evaluation, naturalistic inquiry, and cost 
evaluatioit tecnniqti-r. Takea together, the materialn in Volume III 
cover the st,,ndard tasks of empirical research designed to provide in
formation for rational planning. There are alternative epistemologies 
and approaches to research and to educational planning, and some of 
these were discussed in Chapters 15 and 16 of Volume I. 

Volume IV: Dato Analysis for EducationalPlanning 

Volume IV offers three different types of materials: (1) a series of 
chapters, instructional in nature, which are designed to teach basic 
and practical techniques and procedures for the analysis of quan
titative educational data; (2) a series of exercises and problem sets 
which permit the reader to practice the analysis techniques described 
in the text; and (3) a case study of the use of data analysis within an 
educational planning office ef a Ministry of Education. 

Educational planners and other technical people dealing with educa
tion comprise the audience to which thi. volume is addressed. It Is 
assumed, however, that the audience may have little formal training
in statistics. It is further assumed that the planner/analyst works in 
an organizational setting where the following features are important 
aspects of the work: (1) Decisionmakers and managers need quickly 
supplied analyses, even If limited in scope, rather than more clanorate 
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endeavors that take a longer time to prepare. (2) Decisionmakers and 
managers are concerned with specific problems and are not concerned 
about generalizing to all possible situations. (3) The planner or analyst
must think in terms of the operating system to which the data refer,
and the policy instruments available to the decision maker. 
Simplicity of analysis is important for ease of interpretation znd
transmission of results, but also because it permits Increased local
control over the direction and conduct of the avalysis. The vast majori
ty of the techniques described in the text can be performed with paper
and pencil, although an inexpensive hand-calculator removes much of
the drudgery from the work. A chapter-by-chapter summary follows:

Chapter 1: Categories of Analysis Techniques. In this chapter there 
are three objectives: I) to introduce a schema of analysis techniques,
both to identify those techniques which will be discussed in later
chapters, and to serve as a guide for the proper sclection of a technique
for analysis; ii) to define the basic terminology that will be used
thr- (ghout the text; and iii) to introduce a data set from an actual
edu ational planning situation that will be used throt.ghout the text as
problem sets at the end of each chapter.

Chapter 2: Visual Data Displays. In this chapter, simpie yet effec
tive techniques for displaying data ,ce described. Suchi techniques in
clude stem-and-leaf diagrams, histograms, bar graphs, box plots,
statistical maps, and simple graphs. The conditions under which a par
ticular technique is apropriate are identified. Numerical summaries,
such as medians or means, describing important features of the
analysis of single variable are presented. Comparisons of these sum
maries among groups is discussea, and the usefulness of data
transformations during such comparisons is illustrated. 

Chapter 3: Tables of Counts. Tables with counts of students,
teachers, faciitics, etc., are among the most common forms of educa
tional data displays. This chapter discusses a series oi techniques
which can be used to get useful information from such tables. We may
want to know if the tabled variables are associated, and if so, how 
strongly? Is there directlonality to the relationship, and can we deter
mine anything abot't the form of the relationship, such as vwhether It islinear? These question , are all addressed in this chapter, using techni
ques and procedures such as the Chi-square test for Independence,
varlous measures of association, interpretation of perccntagod tables, 
and prediction analysis.

Chapter 4: Tables of Central Tender,.y. These tables are used in
analysis of edut ational data. In this chapter, a step-by-step procedurti
called two-way analysis, is used to increase the amount of information 
available from tables of mearl. A basic additive model is first
developed, with refinements for those situations where the basic model
does not sufficiently describe the dsta. This chapter also continues a
basic analysis approach where the observed data are predicted with
the use of a simple model, and the closeness of the observed and 
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predicted values is used to determine whether the chosen model Is 
useful in describing salient features of t-. data. 

Chapter 5, Regression Analysis. The nture of a relationship bet
ween certain types of variables can be explored with graphical techni
ques which attempt to fit a line or some other functional form to the 
plotted data. One such procedure, called regression analysis, is 
discussed in this chapter. A variety of fitting procedures, from simpie 
to more complex, are described. Summary numbers, such as the car
relation coefficient, are also discussed, as is the importance of assess
ing the goodness-of-fit of the data. Regression analysis is a powerful 
technique which is often misused. This chapter discusses the purposes 
for which the technique can be used, the conditions under which those 
purposes can be achieved, some of the prob!ems with the technique, 
and the meaning of the summaries and coefficients which result from 
the analysis. 

Chapter 6: How Educational Statistics Can Be Utilized for Policy 
Analysis. A case study of the planning office within the Ministry of 
Education in Paraguay suggests ways in which planners can use ex
isting data bases to provide information of talue to decision makers. 
Included in the discussion are: (1) how variables of interest to decision 
makers can be identified; (2) how to sample existing data files to pro
duce a useable data set; (3) how to design and perform a procedure for 
rapid hand tabulatic i of the data; and (4) how to conduct analysis of 
the data and present simple reports of findings. 

Appendix: Simple Random Sampling. Research techniques for the 
collection of data 6re not described in this text. However, one such 
technique, called simple random sampling, is used at several places in 
the text. and this appendix describes the basic procedure for collecting 
data through a simple random sample of some larger universe of 
items. 

Despite four-volume coverage in this set and two additional 
manuals for project planning and costing in nonformal education and 
educational technology referenced in the Foreword to Volume II, there 
are still many topics in educational planning which are not covered in 
detail. Many of these topics are dealt with more thoroughly in the list 
of project papers which appears in the appendix of Volume IV. Some of 
these project papers - for example paper number 84 - are complete 
volumes which report several educational rescarth and planning 
studies. The project papers also contain several valuable case studies, 
some of thesis and book length. All computer program documentation 
had to bh left in the project paper stage and not developed into book 
form. ,Imost fifty planners, researchers, writers, editors, and 
research assistants worked on this project, and if they have learned 
anything, it is that the field is vast, ever-changing and without neat 
boundaries. 
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Volume I
 

Issues &Problems 



CHAPTER 1 

PlanningEducation for 

Development: Basic Issues 

RUSSELL G. DAVIS AND BARCLAY HUDSON 

1.0 BackgroundNote 

This chapter introduces and discusses Issues or problems that arise 
in the context of educational planning in the developing countries. In 
some cases the discussion begins with issues and problems that arse 
in the education systems of North America and Europe. The discussion 
then moves on to the developing countries. For other issues the order 
of the discussion may be reversed; it begins with a developing country 
and then moves oi to Europe or North America. Education systems 
and their problems are sufficiently similar in all countries to make 
comparative analysis worthwhile. Still, our main focus is on develop
ing countries. 

There is no satisfactory term to distinguish the richer countries of 
Europe and North America, and Japan, from the poorer countries of 
Africa, Asia and Latin America. lere, the term developing is used to 
refer to the latter countries. Developl.ig countries are primarily 
agricultural, with farmers engaged in subsistence level activities, a 
per capita income (1973) of less than $20, but no set of indicators can 
perfectly define the group. Incomes can range higher; subsistence 
agriculture may not be as predominant The meaning should become 
more precise as we go along. 

Issues change, Yesterday's problems may be solved. The issue may 
fade from attention. But the problems of poverty and underdevelop
ment have not been solved. The issues of maldintribution of income 
and property have not faded. The failure to meet basic human needs 
has lasted as a central issue for the past four decades. The failure of 
education to end poverty and injustice in the developing countries has 
had more attention recently, rather than less. 

This Is a survey. It does not deal In depth with the issues it raises. 
Later chapters in this and other volumes in this set will det with these 
issues In more detail. This chapter identifies the Issues And provides a 
framework for further dhicussion of Issues relevant to the plannifg of 
education in developing countries. 

http:Developl.ig


2 
 PLANNING EDUCATIOFOR DEVBLOPMENT/Isues &Problems 

1.1 Issues andProblemAreasAddressed by Pianning 
Educational planning is said to have threc basic approaches used atthe national level, and we would add d fourth applied nialily at the project, or program, love!: (1) estimation of aocial demand; (2) manpower planning; (3) rate-of-return analysis; and (4) cost-effectivenessanalysis (Bilaug 1967; Roger and Rucklin 1971). The typology of threebasic approaches is a simplification devised by academicscommenting on planning ac they view it from 

who are 
t,distance. Most planners mix their methods, using population forecasting to establishdemographic or social targets, economic forecasting to set manpowerdemand, cost-effectiveness analysis to evaluate major projects and,more rarely, rate-of-return analysis to supplement other approaches.,ibout 25 themes are reviewed in recent publications which identifyand discuss new issues in educational planning (IEPl- InternationalInstitute for Educational Planning - 1961, also IIEP 1971; OECDOrganization for Economic Cooperation and DevelopmentIDRC - International Developmen, __1973;

Research CenterUNESCO - - 1976;United Nations Educational Scientific and (ultaraiOrganization - 1970 Also see works by Faure 1972, Platt 1970, Purves
1975).


Of these twenty-odd themini, 
 svevral are nientioned by two or moresources These include issutwi of new educational
tion; ends and media and innovapurpoes of edvicatlon; equity; andcase se~f study;assessment and response to basic needs of rural and poor areas;popular participation in planini, higher education, long-rangefutures; nianagerment and adminvitratioil, t ansactional analysis andproblem% of plan implimintation. cost ar.d finance, evaluation,aisessment and accountability, and nonforinal education, theInUnited States, because of declining eni ollmernts and shrinking schoolbudgets, the to,)w of decrenntal planning, or managing for decline,has become prominent, along with enptiasjs on blsic learning andskills, and asesrnint prograim ,to increae systfm and individual ac

countability
A dozen i%%us are citd with great frtquency


proaches already mnentioned 
the four classic ap

(., t-!04..,
, manpowerforecasts, (3)rate-of-return, and (4) cost-effectiveness .--following. (5) atialysis of education effects, 
plus the 

(6) systerni models and
rational planning, (7) part k vatory and iocalIbmsd planning, (8)
tinuing education, (9) planning conducation for increased equity,work-related (10)education tincluding the problemunemployed), of the educated(11) plan Implementation; and (12) the teleology.(broad ends and punpo%&'s) of eduration. %hich includes ideology.n.1.tional goals, and the social end anuIp)-rposes of education,The major issues will be briefly reviewed, The last-named categoryIncludes perhaps .aostthe fundamertal Issues for planner= anddeserves a prior comment. In these vottumes this topic covet tn..t w Y 
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the goals of development but also the ends and purposes of education in 
the context of development. These ends and purposes are differently
conceived, according to different value systems, sets of political goals,
and ideologies, all of which will shape the way educational planning Is 
approached. There is no nautrai objective or value-free approach to 
the planning of education and development. 

Clearly, an educational planner will approach his task differently,
depending on whether or not he views development and education from 
a neoclassical / capitalist, Marxist, or Islamic value position and 
ideology. Despite this, the education systems that develop in the dif
ferent settings are remarkably alike in their formal features and pro
blems. Perhaps thi. is so because it is difficult to plan, organize, and 
manage education under any political system. 

2.1 The Firstt'lanningAporoachConsidered: Social Demand 

The social demand approach to planning education in developing
countries is usually based on national goals of universal schooling. A 
typical plan goal states, "all children, ages 6- 11, will receive primary
,'ducation." Targets for schooling, usually through primary and 
s imetimes through middle and secondary levels, are basedl on
demographic forecasts in which the population in a school age-group is 
projected, anti a given proportion of that age-group is set as a target
for schooling Chapter 3discusses this approach

The bases foi the forecast are the standard components of 
demography a base year population, additions to the population 

tthrouh births; reduction of the population through deaths, and ne 
changes in the povulatioi, (plus or minus) through migration. Fertility,
mortality, and migration rates determint the proJections (Figure 1 1 
sketches the school/population relation ) 

Economic and cultural conditions also influence the effective de
mand for schooling University enrollments depend on income levels;
income distribution; private costs of education, nonformal schooling
opportunities, job markets and requirements, shifts culturalin 
norms; political pronouncements affecting social expectations; and 
the local accessibility ol educational opportunities. The number of ap
plication to a university is Influenced by changes in direct and in
direct costs Tuition costs affect enrollments in the United States In 
the developing countries the state supports higher educatki , but 
student-; must have family help or supporting jobs to crry other costs
Admissions to universities hWtle poor countrics are often controlled by
slicer space avaiiabilRy in the high-demand fields, or by enforced stan
dards through examinations, or credentials, or grade point averages.
In developing countries, where universities are state-supported, plan
ner! may have to deal with population pressures to expand schools 
beyond space limits and educational quality standards. In the United 
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States, planners must chart the market demand of education 
customers. In both situations the task is to chart change in enrollment 
rates in response to change in the population, income, education 
policies (fees, aid) and costs. Enrollment forecasting is complex evenwhen good data bases are available. Many different social, cultural, 
economic, and even personal factors, Influence private decisions to 
enroll in universities, bot, in developing and developed countries.Major shifts In social demand occur at lower levels of an education 
system, chiefly in times of significant political change. Indeed, 
demographic-based planning came to the fore at the time of 
UNESCO's involvement in educational planning for newly independent 
nations, in the years i 9 fl-970. 

Planners were given a simple mandate for setting educational 

targets. Political leaders decreed that there would be universal 
primary education for children In certain age groups, usually 6 to 12; 
hence, it was only necessary to project the future numbers in the age 
group and apply a proportion, somewhere close to .95, to the age group. 
This yielded estimates of school entrants, tind first grade enrollments. 



Basic Issues 5 

Enrollments were estimated for higher grades by multiplying by the 

proportion who go on to the next geade level. From this step planners 
estimated enrollment targets to be covered. To the resulting 
enrollments target, planners applied simple input ratios of stu

dent/teacher and student/classroom, to estimate the resources 
required to fulfill the plan targets. In most cases plart targets were 
never fulfilled, but the planning approach was straightforward (Davis 
1966; UNESCO 1970). 

In the Unfted States, in recent years, demographic-based planning 
has gained more attention, after the baby boom ended in the early 
1960's and the long slide into declining enrollments followed. Continued 
decline is projected up to the 1990's. Demographic-based enrollment 

projections show interesting dytiamics and changes over time, both in 

the United States and developing countries. In the United States, early 
asgrade enrollments will begin to rise again (Davis and Lewis 1977), 

live births increase. Late in the 1980's there will be a modest gain in 

enrollments. In many developing countries, population growth is slow

ing as fertility declines; but enrollments still continue to increase to 

accommodate out-of-school children, or even to provide access to 

youth and adults previously excluded. 
Demographic change continues to affect enrollments and shape 

plans. Educational plan targets are still set primarily on the basis of 

social demand, which depends on population and income trends. 

Although demographers are constantly improving their methods to the 

benefit of planners, no methodology gets around problems of 
onestimating future fertility changes. More research is also needed 

the sensitivity of demand for education in response to factors other 

than demographic change, such as increased income, urbanization, 
and changes in attitudes toward work and education. 

3.1 ManpowerP'lanning 

Manpower planning issues are discussed in Chapter 4, and instruc
tional units on the models and methods are presented in Volume II. 

Early contributions to theory and models were made by Tinberger and 
Bos (1965) and by Correa and Tinbergen (1962). These models traced 

manpower requirements, as expressed in general educational attain
ment equivalents, directly from forecasts of national, aggregate 
growth in the economy. Very general estimates of educational re

quirements (numbers of educated people) were derived without the in

tervening step of relating growth in the different sectors of the 
toeconomy to employment, to occupational structure, and thence 

educational requirements. 
The first step in conventional manpower planning is to forecast 

employment within economic sectors. The sector employment projec

tion is then distributed by occupations. Since occupation is related to 

education, the occupational distribution yields the projectcd. man
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power requirements expressed in educational attainment terms, as,for example, the number of high school graduetes, or the number of
engineering graduates.

The projected requirements must be compared with the currentstock of educated workers p!us new graduates. The stock of manpowerin the workforce is reduced over time by death and retirement ratesand increased by graduates of education and training programs. Theresult is subtracted from the projected manpower requirements. Thenet sui plus or deficit of manpower requirements, expressed in education levels, is used as a plan target for the education-training system.Parnes (18112) and the OECD economists (1967) made substantial contributions to the development of the methodology in the Mediterraneanproject and later in a transfer of the approach to Latin America(Argentina). The same conventional approach was used by Platt andDavis in Chile (1964), and it is explained in the manpower units andcases in Volume II of this series. The approach is widely criticized byuniversity-based economists and widely practiced by planners in the
field. 

Chapter 4 discusses the use and criticisms of the method leveled byuniversity based economists. Davis (1966) has argued that though themethod is critici7ed (Blaug 1967; Daniere 1965; Woodward 1974; andFreeman, 1975), it is at the same time useful to policy makers in thedeveloping countries. The bulk of the criticism is centered on assumptions of fixed, and sometimes rigid, occupational structures within sectors and industries, when in reality, occupational distributions can differ according to differences in technology, scale, organizational patterns, culture, custom, and whim. When coefficients, reflecting the occupation by industry distribution, were lifted from one country orenterprise and plugged into the plan of another, the underpinning of rationality was suspect The methodology was not noticeably improved
by deriving the coefficients from regression analysis which averaged
the patterns of several countries, or from trend analys~s based on past
data within the same country.
Even if the occupational and educational coefficients had a soundbasis in the original analysis, changing patterns - some technological,others cultural, some whimsical - combine to undermine the projections after brief time periods. The manpower approach was a'socriticized for Jgnoring labor price and market influences on demandand supply, and for other simplifications, Still, the method was Eppliedand used to shape policies, plans, and programs, because it wasunderstandable to policy makers and planners. Also, other alternatives, such as rate-of-return, had weaknesses. Though demand formanpower studies declined In the early 1970's it appears to be backstrong in countries which require some quasi-rational economic basisfor setting educational policies.
Manpower planning is done at the national level, the local level, and 
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within a given firm or industry. At the local level, the results do 
sometimes influence policy and program developments, despite bad 
data. It may be hoped that better models, more timely processing of 
current data, nd development of mo-e sensitive trend indicators will 
)ield moic accuru. and stable results. Job requirements will always 
be changing, however. 

Several current developments in the manpower planning literature 
deserve note. One is increasing recognition tbat manpower plansing 
and benefit-cost analysis can be applied to analyze the same problem. 
Manpower planning can be used to indicate the amount and kind of 
education and training required for workers; and benefit-cost com
pari3ons can be used to indicate which alternative training programs 
can best produce the workers, (Somers and Woeds 1969; Hardin and 
Borus 1971.) 

To improve the fit of manpower requirements forecasts to reality 
there are a variety of mechanisms for adjusting demand and supply in 
the workforce without reliance on long-term formal education. Jobs 
and work can be rationalihed and reshaped to fit woikers' skills and 
education. Reorganized education and training cai cut lown educa
tion/training time. In crash efforts during wartime, work has been 
organized to fit workers' skills, and training has been sneeded up. The 
fit of workers to market needs is improved by retrair ;on the job, 
and by employment support efforts, which cover location of job vacan
cies, facilitation of job entry, relocation of workers, along with 
counseling and job support. The provision of education and training 
that prepares future workers to adapt to changing job tequirements 
has been the age-old aim of general and basic education. This idea has 
been developed recently within vocational education by training for 
job families, or clusters, and by supplementing basic preparation with 
additional training and retraining through a worker's active life. 

With all these adjustment mechanisms possible, why are manpower 
plans needed at all? Evidently, manpower forecasts are useful when 
the development period is long, when skills are high and formal 
(medicine), and where there is need to coordinate creation of modern 
sector jobs along with new education and training (When this fails 
there is the pattern of emigration among highly skilled occupations 
from poorer to richer nations). Manpower planning works when the 
data exist. It can serve policy makers and political leaders who need 
an understandable basis for allocating scarce resources for advanced 
education and traiving in the face :)f manifest need and lack of 
coverage at lower levels of ed ication. In the latter case, manr.ower 
planning may be useful but not iocially attractive, and the abuse of the 
high-level manpower argument has been criticized (Davis 1966). 

Assessment of the state-of-the-art in manpower forecasting in
dicates that some forecasts do have reasonable accuracy or at least 
agree with the way things come out at some future date. Corvalan 
k1966) assessed several manpower forecasts In Chile and found that 
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some of them came out as predicted. The U.S. Bureau of LaborStatistics has attempted to assess the accuracy of its own manpowerprojections in evaluating the ten-year forecasts, 1950-1960 (BLS 1974).Employment was generally estimated accurately in most of the occupations. In rapidly expanding sectors, however, a few occupationswere inaccurately estimated, though not completely wrong. There -enough accuracy in the Bureau's method so that it persists and, of late,the demand for manpower forecasting seems to be rising again,especially for micro-level analysis of requirements in special sectors,such as health and modern agriculture; in key industries; and for
specific occupations.

The need for manpower planning is perhaps greatest in lessdeveloped countries. Here, gaps between tupplies and needs are large,and key occupations for modernization may require educationalcharges all the way down to elementary school Also, there may be aweaker infrastructure of short-term adjustment mechanisms, similarto those mentioned in previous paragraphs 

4.1 The Rate-of-lteturnApproach 
Rate-of-return is said to be the tfird major approach to educationalplanning (Blaug 1967), though some express doubts about how muchrate-of-return is toused shape educational plans (Davis 1969;Psacharopoulos 1975). The concept of education as an investment andthe methods of discounting educational benefits and costs over timecome from general economic theory and more specifically fronihuman capital contributions to theory. The basic notion is that education yields benefits in the form of increased production, which isreflected in increased earnings of educated workers, and thesebenefits can be compared to cost, and evaluated over time as an investment The rate-of-return is the rate of interest yielded by the investment in additional education. Rate-of-return analysis can be applied to the yield from an investment In an educational project, buthere we are interested in the application of rate-of-return to rank onelevel or type of education over another in planning for an entire educational system This is done 
on the basis of returns to investment in
education, which are reficted Inthe differences in earnirgs of people
having different levels and kinds of education. For example, a college
graduate will usually earn more over his lifetime than a high schoolgraduate. This "arnings difference is evaluated, just as the return,over tim. , on any other investment Is appraisedRate-of-return simply takes the noton of Investment and applies It toearnings that suppsedly result from increased levels of education. Ifworkers with one level of education earn more than workers with thenext lower level of education  and on the average this holds, althoughnot "lways because of education itself  then the difference betweenthe net earnings of the workers at the two levels can be evaluated, over 
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time, just like any other Investment. Benefits-costs ratios :an be com
pared, or rate-of-return comparisons made. Internal rate-of-return is 
the interest rate that will equate the net income streams of the two 
successive levels of education, and thus show the investment worth of 
the additional education. The rate can be compared with interest 
rates, or with earning rates from other investments, in order to assess 
the social or private retui ns on investment in given levels or kinds of 
education. Social returns are looked at from the standpoint of a com
munity or society; private returns are looked at from the standpoint of 
the individual (or his sponsors). The social and private ieturns from 
the same education may differ because different costs and benefits are 
included in the calculations. For example, in many developing coun 
tries the government pays most of the costs of higher education, and 
the state may atcordingly subsidize individual students or their 
families. The costs paid by the government would be included in social 
rate-of-return estimates and thus tend to lower the return. They would 
not be included in private return calculations. Thui individuals might 
continue to seek higher edu ation even when it showed a poor prospect 
for enhancing employment and earnings The private return is higher 
than the social one 

The rate-of-return approach has many flaws. The model and the 
analsis never attempt to show that education leads to learning; that 
learning lead to improved job performance; that improved Job per
formance leads to increased output; that increased'output leads to in
creased earnings; and thus increased education brings increased ear
nings. Some fraction of the differences in earnings for the different 
levels of education is attributed to udiwation The magic fraction is 
around two-thirds (We will see that the regression model appled in 
education production function analysis and the path models built up on 
regression may attempt to portray the relationship between education 
and earnings But that portra, al is crude)

There are measureinetit problems in the way most earnings profiles 
are construct-d The analysis does not follow a worker with a given 
level of education over his work 'ife to trace the increase in ear
nings that come with age and experience Most earinifgs profiles are 
cross-sectional; they measure earnings at one point in time The earn
ings of workers with the same education level in successive age groups 
arc built up to simulate the effeets of age and experience. 

Lastly, there are problems when rate-of-return results are avertged 
for a large group or area. Earnings may differ by sex, by area of a 
country, by sector of the economy, or by type of labor market. When a 
rate-of-return is computed for the whole country, these differences are 
averaged in order to show a difference only by education level. This 
averaged difference may be meaningless, however. Two cities in the 
Dominican Republic showed very different rates-of-return for at
tending secondary school (T)omiuican Republic 1974). The inveztment 
decision in the city with a high return might be to adend secondary 
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schoc,l. In the city with the low return, the first investment decisionwould be to take a bus t3 the high city. The major comment to Iqe madehere,however, Is that ratt.-of-return received a lot of discussion In theeconomics of education literature, but it was not used very much inplanning practice in developing countries. In the Dominican Republicstudy, rate-of-return estimates, whicl differed greatly by sex and bylabor market areas within the country, were moderately useful in supplementing manpower analysis. 

5.1 Cost-EffectivenessAnlysis 
Conceptually, cost-effectiveness analysis is linked through costbenefit analysis to rate-of-return. Underlying all three is the basic notian of education as an investment which can be appraised. There aredifferences, however Cost-effectiveness and cost-beriefit ainalysis areusually applied at the project or institutional leve', whereas the rateof-return approach dealt with in the previous soicion is applied rtsystems planing level Cost-benefit, also called the benefits-cost ratio(B/C), Is the ral: of proect benefits to project costs usually after bothhave been discounted to pre.ent value with an ippiopriate rat. of interest. In B/C comparisons the benefits and costs are expressed in, orconverted to, monetary terms Cost-effectiveness does not require conversion of effects to mcnetary terms The effect, or outcome, con bemeasured in nonmonetary terms I lence cost-effectiveness as a topicrelates to studies ot educational effects which will be dealt with in thenext section (It is also related to cost-efficiency, where the measureused for effect is generally savings in time or moneyHere the chief concern is with gvneral ti ends in the application ofCost-effectiveness appoachcs On(e of 'he main piobenis is gettinggeneral agreement about what kind of edlcational outcomes are effective. For example, is edimation which results only in 4ducatlonalunemployment effecti e"l'likei (1978) has developed a set ()f moIjelsto assess effecIvtveness by examination of itsequence of telationshipsbetween educational objectives and outcomes A two-staqe assessmentis made In the first, the agreement between the educational objectiveand the behavioi whlic i esults front the learning experivcne is assessed. This Is the conventional instiu(tional assessment m(del A secondstage in the assesnent is to t valuate wheher or not the learning objectives are con ,,lstent w;th the 1)ioader so( iat purposes Lind economicgoals of the society in which the education is offered lhls is not simpleto assess Ioth issessment steps are necessary, however, beforeeducation (can hejtud1'd itsIelevant or truly effective (Picker 1978).A second set of issues :isea in the measurement of the effects ofeducation There are two hran hes to this topic, the first of which is themeasurement of the dire(t effects of ehooling, using test3 of schoolachievement The second, %hich will he briefly mentioned here andthen dealt with more thoroughly In the next iectton, is the measure
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ment of school outcomes, or external effects of education. Educators 
and socilil psychologists often refer to this as the assessment of the ef
fects (external) of schoo'lng; and economists sometimes refer to it as 
analysis,of the external efficiency of schooling. 

Interest in evaluation and assessment of educational programs and 
teaching-learning outcomes has had a long history within the profes
sional field of education itself. The work of test and measurement 
specialists has yielded a vast research literature, and test files that go 
back to the pioneer work of Binet (1937) and Terman (1947). The line is 
continued in work that goes forward in almost all countries of the 
world. Purves (1976) describes the IEA study (international evalua
tion of educational achievement). Tests of special aptitudes, educa
tional achievement, and general intelligence are reviewed in periodic 
editions of Buros' Mental MeasurementYearbook (1978). 

The traditional testing of achievement was limited to an assessment 
of what educators might call the internaleffectiveness of education. 
The curriculum was accepted as given, and a sampling of learning out
comes from the curriculum was selected for testing. The learning 
selected was assumed to be valid, which meant relevant to some exter
nal performance criterion-for example, that the behavior lea,-ned 
would make the learner more skillful in his job. This external linkage 
was not proved in conventional testing. More recently, there has been 
stress on testing external effectiveness, or the relevance of education 
systems and programs. Here the evaluation goes beyond assessing 
whether or not Z)chavior is changed in the desired direction and learn
ing takes place. The objective is also to assess whether or not this 
learning is an effective or relevant economic or social outcome. 

This form of assessment Is much more dilficuit to accomplish. It is 

one thing to test whether a simple learning task ! as been accomplish
ed, but quite another to show that this accomplishment (uttering a 
sound in a foreign language or showing understanding of a 
mathematical concept) has relevance to later economic and social 
performance beyond Echool. Yet this is what a demonstration of effec
tiveness of educational system or program accountability would re
quire. 

It is traditional to look at casts in terms o' monetary resources. and 
effectiveness in terms of one or more quantifiable measures of pro
gress toward specific objectives (see Figure, 1. 2.). For actual policy 
de .uikns, however, the operational considerations might be exactly 
the reverse. The most important costs may turn out to be nonmgenetary 
costs incurred as side effects. (Too much schooling may lead to 
unemployment.) Programs may be supported because they bring 
monetary benefits to implementers as distinct from actual services 
delivered to the ultimate client. 

During the 1960's, considerable research went into estimating the 
monetary returns to different types of educationa' investments. The 
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Type of factors to be considered in computing cost-effectiveness 

Monetary Other quantities Qualitat;ve 
Costs traditi 

(5)
Effectiveness ( t) cSpflp " na* (4) 

*A traditional (1) to (4) comparison would be per graduate cost. 

(6) 

Figure1.2
 
Cost-EffectivenessComparison
 

unstable and conflicting conclusions suggest that many educationalbenefits cannot be monetized. Consequently, work has tended to shiftfrom cost-benefit to cost-effectiveness studies, some involving nonmonetary objectives. One approach emphasizes raeeting fixed targetat the least cost; another aims at the maximization of objectives subject to fixed-cost constraints.
analysis shifts the emphasis 

In either case, cost-effectiveness 
to questions of economicundertaking efficiency ineducational missionz, beyond the more fundamentalquestion of whether to undertake a mission in the first place. Politically there may be no choice.?PBS (Program, Planning, Budgeting Systems) reflectsmission-oriented approach. The central feature of PPBS is to define 

this 
program objectives and to budget and allocate resources, and analyzecosts in terms of accomplishing these objectives. MorL, traditionalbudgeting referred to objects of expenditure or activities rather thanoutcomes. PPBS had early appeal to planners who are supposed todeal with objectives. Other features of PPBS, multi-year budgetingand zero-based budgeting (justifying each program anewbudget period) also seemed in eachto fit planning requirements. Despitenumerous criticisms (such as Hoos 1972; and Merewitz 1971), the basicconcept of PPBS is kept alive under various newer guises, such asMBO (Management by Objectives), the Logical Framework approach(used by AID in educational planning), Zero-BasedGoals-Achievement Matrix approach (Hill 1968; 

Budgeting, the 
Lichfield 1970; Hudson 1974), and other formats.In cost-effectiveness analysis there are many interesting issues andproblems related to the measurement of costs. The measurement of effects, however, is the topic that has interested larger and
a morediverse group of researchers, analysts, and planners. Educationalresearchers, social Psychologists, and sociologists have long been Interested in studying both the internal and external effects of education.These studies have been the staple of educational research for the past 
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three decades, and some of these studies go back more than fifty 
years. More recently, economists have been engaged in studying both 
internal and external effects, using simple linear regression-bast'd
models. The economist sometimes applies the term educationproduc
tion function to the analysis of internal effects. 

6.1 The Study of EducationalEffects: Regression Models and Pro
duction FunctionAnalysis. 

The study of educational effects has been a central topic of educa
tional research, and production function analysis is simply the 
economist's term for what has long been done by educational resear
chers, psychologists, and social psychologists. Because educational 
planning has been dominated by economists, there is a tendency for 
some planners to think that educational production function analysis is 
a recent development. The only thing new is the conceptual backing 
in human capital theory for the application of the term to education. 
The production function term is useful because it serves to highlight
the simplistic, aid in some situations absurd, notion of the education 
process that is implicit in some of the applications of the Unear regres
sion model. Education production function analysis examines the rela
tionship between what goes into educadon (inputs) and what comes 
out of education (outputs and outcomes). Learning is supposed to be 
what comes out of education. The learning that is measured and 
analyzed in an education production function analysis is usuall" school 
achievement. Many inputs are used in the process of education. Basic 
inputs are teaching services, curriculum, instructional materials, and 
physical facilities and equipment. Many more things, less easy to 
observe and measure, also are brought to the teaching-learning situa
tion. The individuals come to the teaching/learning experience with 
pre-shaped aptitudes, attitudes, motivation, and previous learning.
These antecedent characteristics powerfully shape the effects of 
teaching/learning, although analysts do not always find it easy to deal 
with them Community and institutional surroundings also affect the 
outcome. 

In a typical production function analysis (lowles 1968; Lcvin 1970) 
students are characterized by sex, age, social class, and parental
education level. The educational inputs are books, certain kinds of 
teachers, curricula, instructional methods. The student 
characteristics and school inputs are the independent variables. The 
dependent variable may be a measure of educational achievement, a 
test score, or a grade point average. The analyst then regresses the set 
of independent variables on the dependent variable through multiple
linear regression. The resulting multiple regression coefficient then 
shows the extent to which the set of independent var!ables Is related to 
the dependent one. The multiple regression coefficient squared in
dicates the percent of variance, in the dependent variable, explained 
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by the set of independent variables. The practical significance of theanalysis, such as it is, is that the model gives the analyst some idea ofhow certain educational inputs, or instructional interventions, affectachievement. But affect is used in verya peculiar sense, becauseagain the order and causality are not clear. Alldemonstrates is that the variables are related. 
the analysis 

Economists and sociologists (Jencks 1972) have extended the education production function analysis another step beyond the study of therelationship of educational inputs to educational outputs (achievement). The next step consists of relating education achievement tolater earnings, or outcomes. A chain can then be established (at leastin the minds of the analyst) in which a path can be followed fromeducational inputs (books, teachers, classrooms) to educational outputs (school achievement, attitude changes) to educational outcomes(earnings in later employment vfter schooling is completed). Thiswould be a bold path to blaze because it means in theory that plannerscould assess the consequences of changing educational programs, byanalyzing the effects on a true performance situation in the economy.Path analysis is a regression-based method which attempts to providea model of the direct and indirect effects (paths) among chains ofvariables In this situation the path is from educational inputs to outputs (achievement) to outcomes (earnings). As the path lengthens,many other unidentified influences affect the relationships.Educators and sociologists have long used the simple regressionmodel to study relationships, and presumed causes and effects, between educational antecedents and educational ontcomeshas been used The modelto study educational input/output relationships, usinglarge samples of students. The model is essentially the one applied inColemai's Educational Opportunity study (1966) and later reanalysisof the same or similar data by Levin (1970), Bowles (1968), and Jencks(1972).
Application of the regression

effects has 
model to the analysis of educationalbeen criticized by bothpractitioners (Lewis 1978; 

theorists and planningBowles 1968; Davis 1975). The regressionmodel applied in production function analysis attempts to show howgiven educational inputs affect output in the form of educationalachievement. In fact, the analysis shows only that changes in the inputvariables are associated with changes in the output variables. Learning conditions are not controlled nor instructional inputs systematical.ly varied as in a controlled experiment l'he analysis is applied to existing data, where the influences of many variables aremodel Is criticized because mixed. Tiemany of the independent variablesrelated in some areunknown way, and this affects the overall relation.ships with the dependent variable. For example, one teaching methodand set of instructional materials may go better with a certain kind ofteacher. In almost all cases, important variables which affect the outcome may he left out of the model. The model also assumes linearity in 
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the outcome when this ix not true in many learning situations. The 

same Instructional method may have a positive effect on one learner 

and the opposite effect on another; and these differences are averaged 
and lost in the analysis. Problems are multiplied when the analysis is 

rtretched beyond the study of inputs and outputs to trace effects all the 

way to outcomes in the workforce after schooling is completed. Here, 
there is the problem that education and schooling may have little to do 
with increasiig marginal product; and earnings may not reflect an in-

Foe example, Jn his workcrease in marginal product, in any case. 
Medoff (Medoff and Abraham 1978) indicates that earnings may in

worker's experience increases, while his productivity iscrease as a 
declining. 

The many practical difficulties both in interpreting the results of 

regression analysis and in using the results in policies and programs, 

have prevented wide application of the method in planning. There are 

also flaws which are more theoretical, and therefore of less concern to 

practitioners. The models and methods are covered briefly in Chapter 

2, Volume II, and a more comprehensive critique of the underlying 

linear regression model is developed in Volume IV. In the next chapter 

we will go on to issues that are specific to educational planning, and 

then to issues which are related to education and development more 

generally. 





CHAPMR 2 

PlanningEducation for 

De velopment: 
Additional Central Issues 

RUSSELL G. DAVIS AND BARCLAY HUDSON 

1.0 Introduction 

The first chapter raised a number of issues linked to the s-called 
basic approaches to educational planning, and in this chapter we will 
continue the discussion of other major issues and problems in educa
tional planning. The first topic to be introduced Is rational planning, 
and the models and methods used in this approach to planning. Though 
critiques of the limitation of rational models and methods are 
presented in this and in other volumes of this series, the main body of 
this work will center on rational plann!ng. 

1.1 	 Systems Modelsand RationalPlanning 

A number of Issues arise under the term of systems planning. First, 
there are issues arising in the rational, or rationalistic, appreach to 
policy analysis and planning. Secondly, there are issues that arise in 
planning for the education system as a whole, rather than planning for 
parts of it. Here, the more appropriate terms would be Integratedplan
nL'gor comprehensiveplanning. 

Rational planning based on systems models and analyuis has had a 
period of rapid development which has now run it course. Hare (1967)) 
offered a primer on the application of general systems models and 
analysis to social planning. Banghart (1970) and hussain (1973) ap
plied systems models and methods to educatioral planning. Hopkins 
(1971), Weathersby (1967), and Judy (1969) represent the vigorous 
development, and occasional application, of systems models to the 
planning of higher education. Schlefeibein and Davis (1974) applied 
models to the planning of general educational systems development. 
Charnes and Cooper (1961) covered the extensive development and use 
of models for management and planning, and McNamara (1971) 
reviewed the rany proposed and actual uses of models in educatnn. In 
the past two dcades most planners were trained in rational methods 
(Davis 1979). 

17 
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At the same time, there was criticism that social Planning placed far
too much trust in rationalLinbloom approaches, models,(1965) produced and methods.an early classictionalistic limitations; Hoos (1972) took on systems analysis specifically; Caidan rawhich criticized 

and Wlidavsky (1974)critiqued rational methods 
and Merewitz and Sosnick (1971)ning. Friedman (1973) 

applied to budgetary analysis and planweaknesses and Dunn (1974) were more concernedin the underpinning of rationalisticsocial planning; analysis applied 
with 

and Churchman (1971) toepistemological attempted to reformulate the&4)undations of inquiry andwere proposed analysis.as alicable for Planning, When modelsBowles (1969), or applied in 
as in Adelman (1965)a andTinbergen Planning situation,(1962) and Tinbergen as in Correa andand Bos (1965), theregeneral criticisms and specific Picking at details. 

were both
Beginning with Waterston (1965) and Hlirschman (1967) and

culminating in more ideologically based critiques of Goulet (1971),
lich (1971), and the Marxists fhere 11shortcomings was a general onslaughtof neoclassical on theWestern economics,rationality capitalist policies,misapplied andcriticisms are raised in Bowles (1979) 

in developing countries. Theseand by Warwick in Chapter 16.
The usefulness of rational planning models is discussed in Chapter 7.
The second volume of this set is designedmethods of rational planning. 

to teach the models andIn retrospect it is possible to see that much of the furor, pro and con, 
over systems analysis, rationalistic planning, and the developmentand application of models was a tempest in that most tempestuous of
teapots  academic literature. Few models were ever applied in prac
tice, and little damage was done by too much reliance on rationalmethods. Quite the contraryl Decisions were made in ways that were 
Irrational enough to gladden the hearts of the most implacable criticsof systems planning and rationality.The terms integrated planning, or comprehensive planning, refer to 
another set of issues for educational planners. Integrated planningrefers to coordination of plans and practices among different educational programs and related activities. Often, it refers to coordinationbetween primary, secondary, and higher education. Higher education 

as university education 

has had autonomy from state control in most developing countries, buthas come to absorb an Increasing share of
state revenues and ailocations, and as national plans have increasing.ly specified manpower requirements, state Interest and control have 

received major impetus under the(1863), Morrill Land-Grant 

In the United States, state and federal planning for higher education 
College Act

The 
and again under the Higher Education Facilities Act of 1963,Newman Study (1971),Carnegie Reports (1973) 

Fleischman Report (1973), and thecomprehensive were attempts to analyze education In a moreand Integrated fashion than was traditional In the 
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United States. In developing countries, integrated planning has come 
to include the university level, but autonomous universities often risist
the interference of government planning agencies. National planning
offices sometimes influence budgets and allocations. Hence they have 
more power than ministry of education planning offices; and univer
sities have had to respond to offices that affect budgets rnd alloca
tions. 

The concept of integrated planning also refers to overall educational
reform, with attention not just to quantitative targets, but curriculum
overhaul and system reorganization - for example, reorganizing
basic education supported by curricular design, media development,
teacher retraining, and textbook production. There are cases where
planning followed reform, as in El Salvrdor, where it accompanied
reform, as in Chile, but as yet few clear cases where planning preced
ed and shaped reform. Reform initiatives more often are stimulated
by politicians with political and social agendas. Planners thenare 
brought in to tidy up the rationales. 

In some cases, integrated planning refers to the linking of long-term
plans and short-term implementation, particularly through
budgeting/planning. PPBS (Program, Planning, Budgeting Systems)
follows logically from this concern. On the implementation of plans,
see Pressman and Wildavsky (1972), Correa (1975), and Warwick in 
Chapter 16. 

Another form of integr'ation refers to the coordination of educational
pianning with national economic planning. This was the impetus in the
developing countries, beginning in the mid-sixties, for creating na
tional planning offices in which education was planned as one sector ofnational economic development; or education was planned under a 
more general social sector which included health and social welfare 
programs. From viewing education as a sector, came another ap
proach to planning, the concept of a national learning network. This

network idea includes formal and nonformal education and training.

Ideally, the network planner would cover all institutions and programs

which contributed to himan learning in a national domain. Planning

has rarely become so comprehensive.


Related to the issue of integrated planning '. the education sector
 were USAID and World Bank efforts "o support ed:. rational sector 
analysis and educationel sector assessment. The se'lor approach
analyzes and plans education comprehensively, ioi a total sector. An
analysis is more detailed than an assessinent,which Is usually based on existing data rather than on basic research or survey datit. Sector
analysis and sector assessment are oesigned fu gather and analyze
data for comprehensive sector plans. A major analysis was under
taken in El Salvador from 1973 to 1977. (The methodology and findings
are discussed in El Salvador Analisis Sectorlal, 1973-1977,. The pro
ject, with B. Robinson of USAID as a principal adviser, iasued manygood methodological, anslytical, and statistical working documents, 
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and a number of summaries (Robinson, USAID, 1977). Daniere (1979) 
reviews the sector assessment exjerience of six Latin American coun
tries. Sectoral analysis efforts were large and costly, and some cases 
did not affect plans and policies commensurately. The quality of the 
analysis does not guarantee that policy makers will utilize the results. 

2.1 Localizationof Planning:Area PlanningandParticipation 

Educational planning sometimes centers at local level and some
times at the national level; and often there are shifts from one level 
to another to improve management, increase local participation, and 
attract local or national support. In the United States, where major 
support for education was provided by state and local governments, 
the major planning efforts were local. Then, increased federal funding 
and mandated programs brought more compliance planning in
itiatives from the national level. Lately, there has been some shifting 
of responsibility down to the local level, particularly in manpower 
planning under CETA (Comprehensive Employment and Training 
Act) programs (Halstead 1974). In the developing countries, plannir,g 
began at the national level and lately has been shifting to area plan
ning, school mapping, and community-based planning, which may 
accompany efforts to decentralize educational management and in
crease local participation. Venezuela and Colombia launched decen
tralization efforti in the sixties.Brazil, Nigeria, Pakistan, India, and 
Indonesia have, because of their size and complexity, long supported 
regionally differentiated education as well as regional, provincial, and 
state level management and planning. Efforts to decertralize and 
regionalize in other developing countries have sometimes broken down 
because of lack of trained cadres to go out to the regions, and because 
too much fiscal and decision-making power is kept at the center in the 
capital chy. 

In the context of planning for developing nations there is another 
aspect of localization which goes beyond the downward delegation of 
authority from central to local experts. Tnere is also the need for two
way communication and planning from the bottom-up. This means, in 
part, learning from local initiatives rather than imposing innovations 
from the outside (UNESCO 1970). In addition, it reflect. a growing ap
preciation that planners must experience day-to-day realities in the 
lives of people targeted for improvement (Iludson and Davis 1976; 
Coombs and Ahmed 1974; Anderson 1973; Hlampden-'furner 1975: 
Goulet 1971). Critics fault rational plannirg because the models and 
methods do not take full account of the views of participants who are 
affected by social institutions and processes being planned. The views 
of the poor, the powerless, and the isolated are often omitted from ra
tional planning. Marxians and radicals assert that this omission is a 
basic failing inherent in planning within ca-pitalist political structures 
(Bowles 1979). Other critics believe that the failure lies in the narrow 
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way that the social process is conceptualized and acted upon in rational planning. The views of legitimate participants are notrepresented because rational models and procedures are incapable ofdealing with these views, according to the participatory and advocacy
planners Smith (1973) and Alinsky (1972).

The advocacy and participatory planners stress the social dynamicsof the process, the need to move away from models and method and toincorporate the views and knowledge of participants who are affectedby the plan. They also stress methods for organizing thi participantsso that they wili take social and political action in their own behalf. Effective participation is enhanced when planners organize and workfrom the bottom up, according to Hudson and Davis (1976), which means that analysis should begin with the needs and views of theprimary beneficiaries (those directly affected), rather than being based on aggregate analysis and national norms and procedures, as Inmost rational planning. Hence, the issues of localization and oi participatory planning are related. The theme of participation will bedealt with in Chapter 13. Area Planning and School Mapping methodswill be covered in the final two chapter of Volume II. Criticisms of thelimitations of rational planning by advocates of participatory planningwill be discussed briefly in several places, including the first chapter
of Volume II.

In summary, the increasing emphasis on localization of planningdepends on (a) political thrusts toward democratic participation in theplanning process; (b) the gradual spread of planning skills; and (c)realization that planning models based on highly aggregated data areinvalid unless the parameters are tuned to local conditions. 

3.1 Lifelong Education 
Published commentaries on the importance of continuing or lifelongeducation, most notably the Faure Report (1972), mark this as a major topic in all countries, developed and developing. In the developing
countries planners beenhave mainly concerned with continuing
education directed toward economic ends, retraining and upgrading of
manpower In-service, or the combination of classroom training with
on-the-job training. Inasmuch 
 as the education and training are oftenoffered outside formal schools and to clients older than the schoolpopulation normally served, planners often closely associate continuing education with nonformal education. Recent efforts to plan nonformal education have concentrated on training for Jobs, or education 

blended with work experience and training.
There are several confluent lines of thought on lifelong education.

One derives from the idea of work-based educaalon (Davis and Lewis1975). Mincer (1962) has estimated that for the male labor force, on-
the-Job training is as important (in terms of the size of educational Investment) as formal schooling, and yields a high social rate-of-return. 
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Adelson (1971) has examined redesigned work settings that serve toimprove human satisfaction and productivity over time. In poor worksettings human capital may depreciate, just like badly maintainedmachinery. Swedish, Yugoslavian, and North American experimentsIn worker-managed production processes also suggest the importanceof treating jobs, education, worker capabilities, and careerpossibilities as processes in continual evolution, and not as fixed in aonce-for-all-time certificate of competence (Grassman 1972).Another premise for the concept of lifelong education derives fromstudies such as the Coleman Report (1966). This and other regressionmodel studies indicated that conventional school inputs (teachers,classrooms, books... ) explain only a modest part of the differences inschool achievement. Based on the results of this analysis of effects, thelarger social environment may influence learning differences more.han school inputs do(Jencks et al. 1973). Lifelong education can be interpreted (in part) as an attempt to design that larger environment toenhance learning beyond what formal school can accomplish.Lifelong education responds also to the rt ;ilization that people shiftjobs In mid-career more than onc,-. Unitea States Bureau of Laborstudies show much job shifting :.nd inter-occupational, inter-industry,and inter-sectoral mobility, although segmented labor marketanalysts Dceringer and Piore (1971,1972) would caution that thismobility is only true for workers operating in primarylabor markets(where jobs have structure, status, and reward). In the secondarymarket where tLe jobs are low-paying, menial and informal, workerschange frequently, but usually from one bad job to another.Case studies of workers (Terkel 1972) do not reveal much mobility upward, at least. Follow-up studies of the massive training programsthat came out of the War on Poverty, the Job Corps, and the ManpowerDevelopment and Training Act, do not indicate that trainin~g is a surepath to job improvement, especially for young and underprivileged
workers. Still, evidence suggests that continted education and training
do go along with continued improvement in job prospects, although the
relationship can be influenced by age, race, and social class, the type
cf Industry, and social 
 connections. Even if the evidence did notdemonstrate that job mobility is created through retraining, people
widely believe it in almost all countries People qct 
on this beliefthrough the pursuit of further education and training.In affluent societies, education can be considered a consumptiongood and not just an Investment in human capita( (primarily to gain Increased productivity and earnings, or increased rate-of-return). Morepeople are returning to college, and university programs which theycould niever afford to complete when younger. Planning for service tothese groups has been more a concern of institutional planners,tempting to Identify and serve new 
at

markets. As the enrollment ofyouth in the normal age-groups for formal study declines, institutionswill broaden and reach out to serve a wider age spectrum whose 
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members seek self devellopment through social and cultural studies. 
Finally, lifelong education is related to the development of nontradi
tional forms of education -- correspondence courses, open univer
sities, nonformal education, educational television, and computerized
instruction. In some countries it is provided through training pro
grams in the military, or in national apprentice ti aining.

More favorable social settings for lifelong coucation cen also be
glimpsed in the future such as the worker sabbaticals now being ex
perimented with in Sweden (Grassman 1972). Wage subsidies for the
hard-core unenloyed will provide a built-in incentive for firms to 
raise productivity among workers hired. Shorter work weeks and
longer vacations will provide leisure time for study. Computer-aided
networks of part-time teachers and learners and ad hoc extension-type 
courses, offered at many sites including homes, will make programs
widely accessible. 

In sum, planners have only recently given major attention to conti
nuing, or lifrtlong education, and then primar~y in terms of the 
usefiiln.ss of programs in training for work and productivity. Educa
tion and training to improve economic performance have been the 
main concerns of planners in developing countres Work-related train
ing is stressed in the belief that work-related education pr(pares peo
ple more effectively for productive enterprise A second view is that 
this education and training, when carried n outside conventional 
schools, will have lower unit costs and therefote a greater potential for
reaching large numbers in situations where rtsour es are limited. The 
arguments are plausible enough. 'thus, planners, who long shunned 
dealing with nonformal education because e was complicated and dif
ficult to manage, are now forced to help plan nonformal programs.
This Is necessary in coutitries where needis vast and resources slim. 
Nonformal programs are increasing. Recent education plans make 
some effort to include education/trainingoutside o' formal schools.

This leads to another set of educationsi issues which ire related less 
to education as an isolated activity and more to the i;.sponsiveness of 
education to problems of social an1 ecinomic development 

3.2 EqualityandEquitj 
The distribution of educatloiAl opportunities is a recurrent theme in 

the planning literature Oftet, it appears simply as one item among a 
list of other educational ob~ctives, as in the present review. Occa
sional reference is made to specific social movements which view 
equality as an important basis of social policy. International con
ferences (Mexico) have Aded in promoting the rights and op
portunities of women throh public information. Planners in some 
countries have built on t ese efforts. Compensatory programs in 
education and employmet4, designed to secure greater equity, are 
worldwide (Galanter and Ilkoss, 1978, have a large bibliography). 

http:usefiiln.ss
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Many developing countries have ethnic, tribal, linguistic, or religiousminorities who must receive more equitable distribution of social services as well as of social and economic opportunities. Acts to assist theScheduled Castes and Tribes in India aim to promote greater equity.Legislation and social welfare programs designed for Indigenowspopulation In Latin American countries have similar aims; and thereare increasing attempts to improve inequitable distributions based ontribal differences in Africa. Plann-rs are mandated by foreignassistance agencies to assess the basic needs of the rural poor and torespond to these needs with new program initiatives.The general shift of the 1970's has been away from economic growthas solo planning objective, and toward social ob. ectives - soc'aljustice, provisoh of basic needs, quality of life (Faber and Seers 1972;Faure 1972; Dag Ilammarskjold Foundation 1975). The shiftperhaps been manifested more in rhetoric than action, but there 
has 
arepromising sign:. Tanzania's Declaration of Arusha (1967) was an explicit acknowledgmct that the country's first Five-Year Plan had actually brought greater social inequality. Acusha and the programs thatfollowed attempted tc deal with this problem by a radical shift inpriorities, especially iA the field of education. The International Institute of Educational Planning (IIEP) has strongly recommendedequality of opportunity as a major research theme to be pursued in thelate seventies (J IIluetinNo. 1, September 1976).International technical assistance agencies, including OECD(Organization for Econrnic Cooperation and Development),World Bank, UNI)P (the United Nations 

the 
Development Program),UNESCO, anti USAID (th, U S. Agency for Internationalment) are focusing Developmore e.plicit attention on the Fourth World. Thismay refter the 25to poorest nations (characteristicallylandlocked) or to the 35 most 

small and
ei iously affected (those without political
strength or lacking in oil and rtineral resources) Within the poor countries, USAID has shigh d out tic poor majority as the group that must
receive demonstrable benefit f-om technical assistance and fromgrant anti loan programs The onphasis given by the UN, the WorldBank, and USAIl) to meeting the basic needs of poor, rural masses has
shaped both planning and piogrammhg, and will influence Impiementation and outcomes 
as measured by distributive indicators In thenine-question schema, prepared by AM t,guide program planning,analysts are required to describe the Po(r majority and their needs,They must diagnose problems in reachltg the needy with educat'onand other social services. These requi-enents,

assistance agencies, enforced by theare jlso covered by jaws and regulations of thecountries themselves, such as the Indlantlws for Scheduled Castesand Tribes. These laws have forced planteis to develop new objectives, new infornm.ation formats, and new In~lcators of plan outcomes.There is also new recognition by plai~ers of the role ofDeveloped Countries MoreIn hinderJng mort equitable development 
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through exotic development programs favoring the already-rich (see
U.S. General Accounting Office 1973) and requiring inappropriate
technology (Dickson 1975). Some programs have encouraged inap
propriate consumption standards (Schumacher 1973) and wasted 
resources on the purchase of costly and unnecessary arms. Some trade 
policies have impeded growth in developing countries. Agencies carry
ing out research on these issues have also sought ways to inject their 
findings into policy-making processes. The Economic Commission for 
Latin America was a forerunner in this tradition; more ntcent ex
amples are the Intermediate Technology Development Group in Lon
don and the Science Policy Research Unit, based at Sussex University.

One of the most significant contributions to the equity issue in educa
t .n came out of the Coleman Report (1966). Contrary to most expecta
tions, the Coleman analysis found that minority (non-white) popula
tions were not facing a major problem of unequal treatment in terms 
of access to educational resources, at least as measured in this study.
Yet minorities were found to be lagging further behind in achievement 
with every increment in years of schooling uittained. In view of these 
findings, the authors of the report took a major step In redefining
equality to mean equal educational outcomes, and not simply equal ex
posure to educational inputs (teachers, books, classrooms, and other 
learning facilities). The extent to which equality of outcomes can be a 
guaranteed right in education, a social goal, or a norm against which 
to measure successful plan attainment, will be treated in Chapters 8 
and 9 o. this Volume. When planners set equity and equality of outcome 
as goals, there arc new chAllenges for educators. Educators and plan
ners will be forced to deal with far broader social issues in the future. 

Coleman (1966), Inkeles (1974), and Rotter (1962) indicate that a key
variable determining achievement is a person's sense of efficacy, or 
control over his/her destiny. This suggests a broadening of educational 
planning to address other factors in the student's environment, besides 
schoo.s, that affect achievement, particularly factors determining the 
sense of being an effective person. The educational planner must 
analyze the effects of many social and psychological variables 
(motivation, work attitudes) that affect educational achievement and 
outcomes even when they are not as easy to deal with as books, 
classroom space, or teaching time. Other social and economic condi
tions determine educational outcomes after schooling is completed.
Manpower planning helps, to some extent, to make education more 
relevant to employment and work demands, but there Is never an ex
act match between the education and training offered in school and the 
demands of the labor market. Labor market requirements shift rapid
ly while education and training programs tend to be slow to change and 
adapt. 
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3.3 Education, Work andEmployment 

The U.S. Office of Education's Annual Report (1974) cites a current 
Gallup survey asking why people want education for their children. 
The first reason given is "to get a better job." The same concern is 
worldwide. This is reflected in surveys of parental expectations In El 
Salvador (1978), Botswana (Murerwa 1978), end Taiwan (Hsieh 1977), 
and in the study of the International Association for the Evaluation of 
Educational Achievement (IEA). The Faure Repori (1972) proposed a 
shift in emphasis of educational planning away from aggregate 
economic objectives toward more specific social objectives, with ma
jor attention to employment. This concern seems to have arisen from 
the growing evidence that unemployment can persist even among per
sons with training which was designed to match economic re
quirements. According to Turnham and Jaeger (1971), the average 
education of the unemployed has been rising in less developed coun
tries. With this problem in view, Edwards and Todaro (1972) have 
mde a strong plea for educational investments complemented by 
parallel investments in job-creation activities. 

Davis (in Harman 1976, and in Chapter 10 of this volume) revievs the 
limitations of formal schooling in preparing people for work. One pi-
blem for policy makers is that though formal schooling may have little 
relevance in preparing people for work and production, it does provide 
a powerful psychic return - expectati3n of enhanced opportunity 
which impels parents and children to demand more formal schooling, 
however badly it prepares students for work, and even when school 
credentials will not secure attractive employment. 

While planners and policy makers recognize that editcation has 
other aims in addition to preparing workers, there remains the pro
blem of changing schooling in order to improve the relevance of educ
cation to work and production. One possibility is to bring schooling and 
work closer by blending the two in the education and training of 
workers. China offers the longest, though not continuous, experience in 
the blending of work and education. There were periodic trials of work 
education, beginning in the Yenan period (Seyboldt 1969), and running 
up to the recent past. The situation is in flux again. China, with 
mobilization centered around a broadly accepted ideology, has blend
ed work, education, and political and social ethics in a way that seems 
to prepare workers for a certain range of work requirements. It is less 
clear that this success carries over to eduk'ating people broadly for ad
vancing basic science and enhancing knowledge. Current public 
statements In Jen-min Ji,-pao indicate a cyclic shift back to academic 
standards and away from emphasis on the merits of work experience. 

China In recent years ha, had cyclic shifts, away from formal 
schooling and toward work exprience, and then back toward formal 
education again. In the Western tountries, where there is no mobiliza
tion based on an accepted central ideology, planners may have to try 
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other routes. One possibility is the redesign and restructuring of work 
and jobs to provide more psychic satisfaction to workers. Some of the
possibilities along this line are covered in Work in America (O'Toole
1973). The many different programs for blending work and education 
are reviewed by Davis and Lewis (1975). Planrers and program
developers are beginning to realize that there are many different ways
to train workers. They are alsc coming to realize that training does not 
guarantee a job, which also depends on how the labor market works. 

Gordon (1972) states that underlying the approaches to labor market 
analysis and manpower planning are three distinct economic 
paradigms. The human capital,neoclassical model holds that employ
ment problems arise from the individual worker's lack of competitive
skills to fit an open labor market. These skills are developed through
education and training. The skills and knowledge so acquired can be
viewed as investment in human capital, in that they enhance produc
tivity and contribute to marginal product, which is reflected in in
creased earnings. Policy and program emphasis is on training and
other forms of human capital formation, to reduce structural 
unemployment. 

A second approach focuses on the segmented character of labor 
markets, (Cain 1976). Piore and Docringer (1971) refer to dual labor 
markets; Okun (1975) to a two-tier model; Bluestone (1970) to a tripar
tite market (core, peripheral, irregular); Levitan, Mangum, and Mar
shall (1976) to a multiple model (professional, mainstream, marginal,
and submarginal). Labor markets are not unified and open, but divid
ed, or segmented, into primary and secondary jobs. (This notion of 
rigid segmentation is challenged by results of the National 
Longitudinal Survey, Parnes, et al. 1973). Workers, even with educa
tion and training, are not necessarily able to progress from secondary
jobs, which are poor, low-paid, and irregular, to primary jobs where 
pay and rewards are higher and more regular. Education and training 
may break down these barriers to mobility that are determined by
social class differences, ethnic biases, and the use of selection criteria 
unrelated to skills generated by education and training.

Analysts who emphasize the segmentation of the labor markets em
phasize the demand side of the market and tend to see training as only 
one of a larger set of policies. Training must be reinforced with job
creation and development, worker support, job restructuring, design
of new careers, wage subsidies, anti-discrimination measures, and 
compensatory aid. Only with these additional supports will disad
vantaged workers attain mobility and break out of poor, secondary
jobs. Public service jobs may be needed as employment of last resort. 
Surveys of labor markets In developing countries - India (1972),
Dominican Republic (1974), El Salvador (1977) - show sharp division 
and segmentation between primary jobs in the modern sector and 
secondary jobs in the traditional sector. 

A third school of analysis builds on the segmented labor market ap
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proach, but focuses on the more pervasive social, political, and
economic structures governing labor markets. This radical (or
structural)school claims that class differences and capitalist social 
organization account for the fact thp~t workers from the lowest classes 
cannot get jobs, even when they have training. Their research em
phasizes the effect of the clas variable on outcomes which education
is supposed to affect, such as employment and occupational status,
promotion, mobility, and earnings (Bowles 1979).

The practice of educational planning does not yet appear much af
fected by radical analysis. In developing countries, public and private
pressure for increasing formal education seem even less affected by
radical criticism and proposals to cut down formal schools and thus
deschool society. The criticisms may have made planners more sen
sitive to issues they once ignored. 

4.1 PlanningandImplementation 
In educational planning the issue of implementation,as was the case

with participation,arose partly from criticisms directed at the limita
tions of rational planning. Chapter 16 begins with a typical criticism byWarwick: "Conventional approaches to rational planning have led to 
an unnecessary and usually counterproductive dissociation between
planning and implementaticn." Warwick then goes on to suggest a con
ceptual framework, organized around the concept of transaction,for
developing the links between planning and implementation. Fried
man's (1973) transactionalapproach to planning is similar in ter
minology, though the two approaches are by no means identical. Both
begin with the same criticisms of rational planning. Critics have
faulted the way rational models and planning methods portray the pro
cesses of policy analysis, planning, and decision-making (Braybrooke
and Lindbloom 1963). In the organizational and political world, ac
cording to Lindbloom (1968), policy planning and iecision making do 
not proceed in an ordered and reasoned progression toward a goal; the 
process is disjointed; matters move by fits and starts and through a 
slow building-up of small initiatives. 

A second and related line of criticism points out that rational models
often omit the organizational and political context and portray a pro
cess that is free of controversy and based on reason. Rational models 
portray a benign setting for decisions. Actually, say the critics, the 
amount of rationality in organizational processes is very limited, or
bounded (March and Simon 1959). Conflict is omnipresent and often 
controlling in organiLational and political transactions, and the final
arbiter is not reason and evidence. Resolution comes out of a play of
forces; it dribbles out of compromises; it is not optimal in any ra
tionalistic sense. Plans are often not implemented, precisely becausp,
the rational view of the world is focused on abstractions and idealized
situations and not on the social dynamics, the transactiont.1 context, 
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and the political processes which actually control whether a policy or 
plan ever has any real outcome. 

The transactions' analysts and organizational behavior critics of ra
tional planning d.) more than simply point up limitations in rational 
planning approaches. Like the participatory planners, they suggest 
alternative approaches to planning. These pres,.riptions do not 
generally 'nvolve models and systematic procedures, but they do bring 
certain important social and dynami, situations to the attention of 
planners and policy makers. Warwick describes an approach called 
transactionalanalysis in Chapter 16, and DeHasse offers an alter
native approach called morphological mapping, (USAID/Harvard 
Project, Paper 22). Both methodologies are designed to improve plan 
implementation. The Warwick approach emphasizes the dynamics of 
the planning and organizational process; DeHasse concentrates on 
analyzinig the organizatiznal structure and the assets required to im
plement an educatienal program. 

5.0 Ends and Purposes of Education: Values and Ideology in Plan
ning 

Issues of teleology (ends and purposes), ideology (sociopolitical 
viewpoints), and ethics are central themes in planning theory. Ques
tions of worldview and ideology, and underlying theories of social and 
economic development and education, are inescapable planning issues 
in all countries. Educational plans are imperfect unless they are attun
ed to the political context in which policies are formulated and plans 
implemented. Policy is not cast simply in the mold of technical for
mulas, but hammered out of contending social priorities, untested 
theories of social changes, and unspoken ideological positions. This 
leads back to is.ues of the ends and purposes of education. In the con
text of development these ends and purposes are shaped by political 
goals and ideologies which openly, or implicitly, shape the planner's 
setting of objectives. There is no politically Peutral or onjective plnn
ing approach, although systems planners sometirtis attempt to leave 
politics outside their models. 

5.1 Goals, PurposesandEffects ofEducation:General Statement 
The topic of the ultimate purpose of education is vast, for it has oeen 

a preoccupation of civilized people for over three thousand years. In 
the earliest civilizations, systematic thought was given to defining and 
describing the goals, purposes and effects of education; while over the 
centuries, typologles, philosophies, and theories have been developed 
to explain the teleology of edueation. In the ancient Sinic civilization 
the purposes of Chinese education were to endow the noble class with 
culture and to illuminate the Tao (the creative principle of the 
universe), and the tao, the way and the path to virtue (Lao Tse 1972.). 
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Later, the objective was to prepare the mandarins who headed the 
bureaucracy of the empire. In India the aim of education based on the 
Upanishadswas to realize the unity of the universe and the individual 
(Myers 1963). Centuries before either Coleman (1966) or Jencks (1972)
used simple regression models to study the effects of education, Indian 
scholars had decided the matter: the student learned one-quarter from 
his teacher; one-quarter from his own intelligence; one-quarter from 
his fellow students; and one-quarter from experience over time. 

Plato in The Republic (Jowett translation, 1931) and Aristotle in his
Politics(Jowett 1905) saw education linked to preparing people for the 
service of the state, with Aristotle's vision of preparing the practicing
cithen different from Plato's vision of rule by good and wise men. 
EduchA on was to adapt to the form of government and thereby con
tribute to the permanence of the constitution. Education was to train to 
full, rounded manhood the guardians of the state, and thus insure the 
survival of the polls. The deepest goal of education and life itself was 
the direct apprehension and awareness of thcgood(Plato1931).

The Romans saw education as a means of studying and preparing 
orators and for developing the law. Under Diocletian, education was 
designed to train people to manage the bureaucracy of the empire.
Through the Middle Ages and the Renaissance, education was design
ed to produce the courtier, the cavalier, the rounded man of state af
fairs and the man of culture. Milton stated that "a complete and 
generous education is that which fits a man to perform justly, skillfully
and magnanimously all the offices both private and public of peace
and war" (1911). Condorcet (1933) and Jefferson (1931) viewed educa
tion as having a strong link to politics and government, but their con
cern was with education as a means of preparing the people for self
government rather than prepanng an elite to govern. Brubacher 
(1947) offers an excellent review of the development of education to 
serve political objectives. Schools have been used to serve the political
spectrum, from monarchy to democracy, from right to left, from ear
thly to both utopic alid heavenly regimes.

In the eighteenth and nineteenth centuries, educational philosophies
and systematic theories of pedagogy were beginning to be developed.
From these developments came comprehensive and systematic 
statements of the purposes and effects of education and schooling,

Rousseau (1916), as had Indian sages centuries before him, saw the 
aim of education as the development of the whole person (child), and 
this included phy -'cal, moral, and intellectual development. Pestalozzi
(1931) emphaszt., the wholistic nature of the effects of education when 
he defined the education process as "the natural, progressive and har
monious development of all the powers and capacities of the human be
ing." Ilerbart (1898) also emphasized one ultimate aim which was to 
fashion a moral character based in a happily integrated, virtuous per
sonality. 

Modern educators have been more the typologist# and list-makers. 
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Spencer (1936), at the beginning of this century, prepared one of the 
first of the great lists of the multiple goals of education. He stated that 
education must prepare for complete living, and the knowledge most 
useful to that end would include: 

- Education for sell-preservation, which was a knowledge 
of nature and physiology. 
- Education for indirect self-preservation. This knowledge 
prepared people to make a living by the production, 
preparation and distribution of commodities. 
-Education for rearing a family, for raising healthy and 
wise children and providing physical and moral training, 
knowledge and the laws of life. 
-Education for inculcating the functions of a citizen 
through the learning of history, sociology, government, but 
above all through the study of physical science which was 
ever superior to social science in Spencer's view. 
-Education for relaxation, pleasure and amusement, and 
for the wholesome enjoyment of leisure hours. Aesthetics 
ana the arts provided the base, but even here, Spencer 
reminded his readers that mathematics was central to 
music (a point the Greeks had made much earlier when 
they joined mathematics and music in the fourth subject of 
the quadrivium). 

Spencer's list was followed by a spate of lists and typologies, and the 
flow has continued to this day. In 1918 the National Education Associa
tion (NEA) enunciated the Seven Cardinal Principles of Education. 
Originally, these were to be the principles of secondary education, but 
they appeared sufficiently relevant, yet broad, to apply to all levels of 
education: (1) Command of the Fundamental Processes; (2) lealth; 
(3) Hlome Membership, (4) Vocation;; (5) Citizenship; (6)Leisure 
time and (7) Ethical Relationships lBobbitt (1924), through activity 
analysis of the curriculum, developed a list of ten activities, which 
ranged from Language Activity to Vocational Activity, an activity 
termed by Mr ilobbitt, "the labors of one's calling." In 1937 the NEA 
enunciated the Ten Functions of Education More recently the Min
nesota Advisory Council (1977) stated six goals of education: Intellec 
tual discipline and knowledge acquisition; citizenship and civic 
responsiblity; social development and human relationship; moral and 
ethical character; self-realization, and finally, economic In
dependence and vocational opportunity. ]iumankind's conception of 
the purposes and effects of education have differed through time and 
place, and the ends, as stated, have varied accordirg to the culture, the 
policy, the social structure, ard the economy. Yet there have been 
many common threads running through conceptual schemes of the 
teleology of education, and we will return to these common themes in a 
later section. 
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5.2 Typologles of PhilosophicalPurposein Education 
There have been recent attuirpts to develop typologies around the 

philosophical alms which are attributed to education These typologies
of theories and philosorhies are built around varied expectations as to 
the societal ends of education. Brameld (1955) ,iewed the end of educa
tion as the offering of alternative choices to its recipients. He 
typologized these choices according to an underlying philosophical 
orientation: 

The Essentialistssaw schools as serving the conservative choice. 
Education was to be a conserving force in society, Schools were to be 
grounded in the essentials, the tried and tested facts, and the purpose 
was to conserve and preserve the culture and society.

The Progressivistview was that education should serve the liberal 
choice, and thus promote beneficial change. The primary purpose of 
education was to teach people to analyze, to criticize, to select among
alternatives, and to venture toward the development of solutions. 

The Perennialistview was that education must serve the regressive 
choice. Education should emphasize the eternal principles of truth,
goodness, and beauty which arc timeless and therefore perennial.
Schools should revert to the earlier teaching of how these eternal laws 
and principles are deduced from circumstances. 

The Reconstructionistsought the radical choice through education. 
The culture should be under the control of the majority of the people,
who are sovereign and who must determine their own destiny. Ends 
are attainable through the development of powerful means which are 
possessed, though perhaps latently, by the people. Education should 
teach people how to exercise power toward these ends and how to seize 
power if need be 

A som-',-hat similar typology was recently offered by Simmons 
(1974), whi used categories similar to Brameld's Progressivistand 
Reconstructionist,but added, as a third theoretical basis for viewing
the purposes of education, Hamian Capital theory, which views educa
tion mainly as producing cognitive learning that leads to enhanced 
economic performance This so-called theory has tended to dominate 
recent thinking in education and development, and also the planning of 
education for development. The human capital approach eirdphasizes
the cognitive effects of schooling and their presumed effuc-t on raising
productivity and earnings In Simmon's typology the human capital
theor-. ontrasts with progressivetheory, which stresses noncognitive
learning and the development of shared preferences toward social im
provement and democratically mediated change, and with structural 
theory, which centers on the basic contradictions of industrial
societies. Given these social ills, the end of education is to promote 
sweeping and radical change. 
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5.3 A Comprehensive View of the EndsandPurposesofEducation 
The many different goals and purposes of education have been 

stated in single generalizations, in lists of goals and desirable effects,
and in typologles. Ageneral goal statement serves best to animate and 
mobilize people by giving them a clear objective, a general guide, and 
an inspiring watchword. It goes beyond the coup d'oeilwisdom of the 
epigram or slogan, but it does not provide as much guidance for the 
educational planner as the more detailed lists. Even with such lists it is 
not simple to translate purposes into plans. The philosophically 
organized typology is of modest use for the planner, although it may
provide some crude framework to organize and simplify complex sets 
oi educational purposes. The problem is that the typology takes away
the flavor of original goal statements and fails to capture the range of 
educational purposes. It also imposes the mold of the typolcgist on pro
found, subtle, and perverse expressions of human thought. All 
typoloics Impose their own schema, and the one sketched in Table 2.1 
is no exception. 

There is no easy way to list and arrange the many purposes and ef
fects of education that have been articulated in the four millennia since 
the early civilizations. Two dimensions are useful in organizing the 
list: 

First, the purpose or effect is stated with respect to an individual 
learner; or else it is stated in terms of the effect on a large group, fami
ly, society, polity, or economy. An additional dimension that is 
sometimes useful is whether the end is societal (realizable in the ex
isting society or similar one), utopic (aimed at a more perfect society 
to be created), transcendental (beyond human society and life on 
earth).

Second, the purpose or effect is a final or intrinsic one, which Inthis 
case means it is sought as an end in itself; or the goal is medial, which 
meats it iv soght as a means to some more final goal. Statements are 
often mixed it. this respect, as for example, "Education develops 
cognitive learnithg which enhances production " 

5.4 Selecting a Coherent Set of Goal, and I'lanningfor the Implem en
tationof Then 

Table 2 1 attempts to systematize only a sampling of statements 
about the purposes and effects of education. The table Isbased on a few 
hundred ef the thousands of major statements that have been made in 
different countries ever the past four thousand years. The political or 
social leader of any country has a staggering task in selecting a set of 
relevant and coherent goals for the education system of his country.
For many - and Nyerere (1967) represents this "Oew, as would Mao 
(1971) - no goals for education can be set until there is a clear idea of 
the society that is to be built, Inpart, thiough education. Until the goals 
are set, the development of a plan li not possible. 



Table 2.1 Statements of the Purposes, Goals, Effects of Education(These statements are sometimes quoted and sometimes Paraphrased.)Goal of Ediijon Individual 
Group/ocnety I 

I.-Contributs~ to individual or group survival. I Education aids the individual in his stragglefor sur-,ial Spinoza, Tractate 
I".if we are to surviye, if we are to becomeviable in our own habitft (from which there is 

Ia. Education for self-presersation Aasfirst purpose stated by Herbert Spencer 
the no retreat), it will be by force of new ideas andlalues, of a radically new mythology. Westand t'erefore in collective need of Z 

2. Harmonious devetopment 
socty, or unperse 

of individual, 2 "The ultimate aim of Education (the
Sumum Bonum) is the de'elopment of all thc 
innate faculties of an individual, leading to anall-round harmonious development of his per-
s.onal,:) " Rabndranath Tagore 

education." Wheeler 
2 Education helps to perfect the realization of 
the unity of all, the Supramental. All bi.ngs 
are united who have been separated by theworld Sn Aurobindo 

a 
10 

> 
0 
Z 

3. Makes mdividuals or societiesethicaL, utuous. more moral, 3a End of education and life is happiressthrough moral and intellectual virute. Aqu;nas 3. "Education is for the moraluplift of society." Jefferson 
and poltical x 

b Highest good is perfection of' spiritualnature (through education). Welton 
0 

Transcendental 

4 Tn4ms 
and cdhme 

adc thefundedwisdom 

The fundamental purpose of education (India)
was the full, self-conscious awareness andrealization of the intimate link between in
dividual self and the universal spiritual reality,
and the dependence of the former on the latter.Myers 

4 "La fin supreme de l'education c'est Ia 
cOture . Ia formation de 'espnt " Con-
dorcet 

("The Great end of education is culture. . the 

4. - isto 
make available in the life of the coming sebr
tion the funded and growing wisdom andknowledge. Beard 

V
i 

formation of the spirit.") 



(Tabie L- contiued) 

Goel of Ed4acgw 

S. Teaches how to lea and acquire knowledge 
throough an and cence. 

6 Provides kno'iledge, skills,. and arts useful 
for prodution of goods and services and earn-

- Econ ic ends. 

7. knowledge and artitudes for social 
and ptca living, 

Idrndmid 

5. W~wsthwhile studies are not so much those 
that tmpart know ledge as those that teach the 
;ndividual how to learn. Condorcet. 

6 Cordorcet. Ahen setting out the three ends 
of public instruction, stated the second as 
"Give to each the technical knovledge and 
competence requ red in a given profession " 

Nocaio.ai com'petence for economic oppor
tunii:v %.asmen:lione-d as the fourth of the 
Se'en Card.nal Principles thc Dth activity of 
Bobbitt's curnculum, and the fouth of the six 
goals of the Minnesota Adistory Council It is 
the central tenet of human capital theory 

6a "Education is intended to make a person
better abie to do v.hateer job i" irriportant or 
profitable both to htmself and to his country 
Nyerere 

7a "Through education, the individual (comes 
to) knov, the sork,ng rules of society " Beard 

7b "Teaches vvhoie-,ome attitudes tohard 
order and change " Beard 

7c. "Effective education is self-education 
through experience, putting ideas to the test of 

pract-ce, and through crtictsm and self-
utcicsm." Mao 

GrouplSocety 

5. Purpose of Education - Tl: only thing that 
make, the human race wo,',, peptualion is 
that thf'reb. rational ideas inty be c.-veloped 
and the katioriahzata,. of things furthered 
(through scientific investigation). C.S. Peirce. 

6 "The greatest good (of the people) requires 
that they are instr.,-d in general competently 
to the common business of life .. with infor
mation on the useful arts." Jefferson 

7. "Education preserves the multiplicity of the 
component elements ... by creating a 
homogenous medium within which conflicting 
parties can measure their strength." Mann
heim 

"Fosters social goals of living together &nd 
working together for common good." 
Nyerere. 

"Teach all citizens the necessary knowledge to
exercise their common rights and the possible 
enjoyment of independence " Condorcet. 

"Establishes the bond of friendship between 
man and man." Gandhi. 

http:Nocaio.ai


(Table 2.1 c)ntnud) 

GoI of EdAA'ctz 

I- Aid self-expresson and Ieads to a self-
b and freom. 

9. EqMuty and Equity 

iadgv*mGr 

8. ""hecharacter of good education is that itdoesn't overpower man, it emancipates ham." 
Tagore 

Freedom (through educati.)n) means intellec-tual tmziati e, independence of obsenation, 
judicious in ention, foresight of consequences
and ingenu:t, of adaptation to them ' Deue 

"Funda-enal p.rpose of education the
libera..Dn of m nas " Beard 

"'Educa.ior r-ea-s freedom f-om a'lmarner 
of se-%,-Lue, eren in present fe " Glandi 

9a. "The ph-ase 'equah:) of opportunity' is 
often used A!th respect to the relationship bet-ween education prosision and social 
mobilty '"Coxon and Jones (1975) 

9bo "Onl when we are clea.- about the kind of 
society %e are tritng 'o build can Ae design our 
educational system to sere our goals " (Goal
is a sociahs: society) %hich is based on three 
pncip.ples equah.ty and respect for humandignity, sharing the resources which are pro
duced . work b) eeryone and.exploitation by 
none. Juhus Nverere (Arusha) 

8. "Education helps (citizens) to exercise common nghts and preserve and enjoy freedom."
 

Condorcet
 

"The main objects of science (from education)are freedom and happiness of man." Jeffer

son
 

"Unitersal education will lead to democracyand to organized self-expression and sef
gotcrnance " Jefferson 

*'Attempts to settle Ideological questions by Z 
administrae orders (command.sm) or coer
cite measures 
 are not only ineffectve butharmful " Mao. 

9a Paraphrase from Condorcet There are two 
t'p-s of ineq~ahty-
I The iiatural cannot be remedied through 

s 
edLcation 

2) Social or moral inequality is the moic ti.ndamental (and more abhorrent), and it can be 
remedied fhrough education hich can bringequalt) in wealth, equality in profession,equality in nstruction. and 

9b (Education; . ."it should serve the in
terests of the toiling workeis who constitute 
over 90 percent of the country's population, so
that over time it will become their cilture." 
Mao 

90 

http:command.sm
http:equah.ty


(Tabk L. CathM d) 

God of E&to v i Grou/Society 

10. Educam for 
of iliam. 

en wft and worthy use i0. It is the fifth aim mentioned by Spencer 

Education for rel.xation. pleasures and 
amusement, to fill in leisure ho sn. It is the 
sixth of the Seven Cardinal Principles. Educa

tion for letsure is the sith of Bobbitt's ac-
UVitlss. 

I. E~bac e is an end in i- . 
Paraphrase:
II Education as an end in itself: 
Dewey stated that the test Lf - 1 -3the imstitutao s 

of adult life is their effect in fur edRg coMnz
uing education. The governmeri. buneae, 
art, religion, all social institutioiks have a pur
pose.. to sct free and develop thc capacities of 

human individuals. The aim of education, 

therefore, was education itself. Education had '. 

no aim beyond itself. . 
t 
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In situations where there Is a less structure I set of political andideological goals whieh will predetermine the Selection of educationalgoals, the variety of possible putposes and effects of education complicates the problem of sorting out educational goals. In some casesthe goh may conflict, so that in ziming for ont, another may besacrificed. Education for developing cognitive knowledge and skillsthat will enhance economic production (goal 6) may conflict witheducatin for full and harmonious development (goal 2), or witheducation for freedom (goal 8), or education for equity (goal 9). It isnot unusual for a plan to state several broad goals for education, someof which conflict. Furthermort.-, the articulation of the goals may evenhighlight the coilflict and thus complicate the political choice for thepolitical leader or the planner. These if.ues are discussed in Chapters8,9, 12, and 14. Tnere are no methodol agical tools for resolving conflicting goals based on conflicting values, attit),des, and ideologies. SuchIssues are simply raised an discussed in thiis volume; they are not 
resolved. 

Even when goals can be stated clearly and marshaled into (oherentand consistent sets, the meani of pursuing educational goals threughpolicies, programs, and activities may '%ot be easy to spedify in a plan.Although there may be acce -tance of ends and purposes and a generalagreement about dkely eff.,t ts, there will be alternative means of pursuing the ends and accomplishirg the outcomes. The planner can onlylay these out "is clea. ly as the situition permits. There will, over time,appear constraints, and in some cases actu3l barriers, to plan fulfillment that cannot possibly be foreseen. This applies a fortiorito longterm planning, when the future can only be dimly glimpsed and there 
are broad conflicts in the present. This Is dealt with in Chapter 14,which discusses the situation where two good purposes are in conflict
and there Is no righteoas cho'ce. 

5.5 Goalsfor Educationin v'e,,oping (mntries 
Given the pressuie of j)overty ia developing countries, it isreasonable that a first goal foi educati(n is that of providing cognitivelearning in the form of knowledge a,,d skills to eahance productivity

and contribute to economic growth A second goal is to foster a sense of
nlonhodw, t& promote patriotivii and nationali t'c values Allied to
this is edlj4'al kn to reduce dependence oit other nations and
hegemonies, Athird goal may be to arquire and to preserve the cenfralculture (sometirnes subcltures) of the people of the enation. A fourthgoal would be to develop certain beliefs, values, and ideological principles which are centri,'t to the prevailing poistical, religious, orphilorophlcal a)stem. Of recent and increasing imlportance Is the goalof fostering through education a more equitable dlis'rilition of goods,services, earnings, and weAllh. Not prominent in the i;aal statements
of poorer developing cour,tries, but present in the thinking of some In
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dividuals, is education for promoting self-actualization, self
satisfaction, r4nd personal Independence, and education to develop
human sensif.tvlty and understanding of others and to promote internal 
social harrrony. These goals, chiefly the first four, are central in 
almost all developing country plans and goal statements. 

As education goals change, approaches to educational planning also 
chane. Educational planning once dominated by economic growth
and human capital approaches, must now, examine deeper and 
broader social purposes. The problems of formulating these purposes
into plan goals are discussed in Chapter 12. Anation educating people 
for self-reliance, like Tanzania, must state its plan goals differently.
Sometimres there is less clarity and coherence in the statements. 
Economic growth, and the pursuit of it by developing manpower
through education and training, -eem to be a straightforward
framework for the planner's task. It is less clear how education is plan
ned to develop self-reliance, to promote equity and equality, to foster a 
spirit of free inquiry and self-actualization, while at the same time 
maintamng allegiance to a given culture, ideology, political or 
religious dogma. The human spirit and intellect, when expanded and 
liberated by learning, can soar to great heights, and from these heights 
a far wider pinorama of possibilities can be glimpsed. Educators can
not control this nor can planners forsee it. 

Other different over-all strategies of social/economic development 
are beginning to bear directly on educational planning. The distinction 
betweea tOp-down and bottom-up planning has received considerable 
at'.ention since the late sixties, and implicatiens for educators are 
begtminkg to be drawn, particularly for the less traditional bottom-up
approacil (Hudson and Davis 1976). 

In sum, educational planning theorists are being forced to come to 
grips with philosophical conflicts - growth vs. equity, local needs vs. 
national needs, self-reliance vs. dependence, the temporary fix vs. 
structural reform, spiritual values vs. materialistic progress . . . The 
influence on planning practice is less clear, though the concerns are 
discused0. Resolution of these conflicts begins at the level of politics,
but it also hinges on the design of educational processes, the social 
commitment of individual teachers, and the social institutions which 
employ (or discard) graduates of the system. Planning theorists no 
longer view the school as a closed system or separate entity, though it 
continues to bf, separate in fact and treated as such by the educators 
themselves. Edu'cational planning may come to be seen more 
realleically P., a process woven into the larger fabric of social forces, 
to preserve tho past, to change the present, or to build the future. 
Often these three oims are in conflict In one and the same country.
Resolving this conflict Is not within the technical repretoire of the plan
rer, and he may not have a social mandate to do so. Still, the planner Is 
as capable ,. dealirg with value and ethical questions as any other per
son, no more, io leas. 





CHAPTER 3 

The Social Demand Approach to 
Educational Planning 

RUSSELL G. DAVIS 

1.0 Introduction:The ThreeApproachesto EducationPlanning 
Economists who write about educational planning claim that there are three basic approaches to educational planning at the "macro"level: Rate-of-Return Analysis (applied at school system level), Manpower Planning, and Social Demand Planning (Blaug 1967; Rogersand Rucklin 1971; Psacharopoulos 1975). At the level of project or program planning there is a fourth approach; a set of methods built onassessment and cost-effectiveness analysis. Planners (Schielelbeinand Davis 1974), and economists who comment on planning(Psacharopoulos 1975), agree that rate-of-return has not been used asthe exclusive basis fnr any educational plans. Rate of return has beevcombined with manpower planning in policy planning (DominicanRepublic 1974) and in research and development studies (Puntasen1973 and Thias and Carnuy 1973). The applications of standard manpower planning are reviewed in Chapter 4 of this volume. It is more difficult to identify clear-cut applications of social demand planning.Among educators, planning has not traditionally been based on eithersocial or economic demand considerations. Education has been takenas Intrinsically good in any amount, and planners have addressed howbest to offer the most of it. This approach might be called pedagogicalplanning, the plannii.g of curricula. Instructional methods and sup

port.
Acaa mtcs apply the term Social Demand planning to all forms of
educatitmal planning which notare based on, or referenced to,economic growth goals or economic cost criteria. Manpower Planningand Rate-of-Return analysis are more clearly economi;c approaches toeducational planning. They are based .1A human capital theory andneoclassical economics. In manpower planning, the requirements foreducated and trained workers are derived from economic growthtargets. These manpower requirements targets ar* used to set plantargets for the education/training strtem. In investment ompaurimmbased on rate-of-return analysis, the net earnnls of workers at lye. 
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cessively higher levels of education are discounted to present value. Oran internal rate-of-return - the interest rate which equates the earnings (net of costs) of workers at the two education levels - isestimated. Rate-of-return analysis is applied to evaluate education asan economic investment (social or private). The manpower and rateof-return approaches can be argued, for and against, in economictheory, but at least there is a body of theoretical propositions to referto. Social demand has no such basis in social theory. The term isvague. Theoretical backing is missing. Applications which might becalled social demand planning are a mixed lot. 

Social Demand Approaches to Planning: Three variationson a 
Term 

The term Social Demand Is applies to at least thret different formsof educational planning: (1) when plan targets are primarily (butnever completely) expressed in demographic terms  e.g. "Primaryeducation will be provided for 2.3 million children, age 6-.11," (2) whenplan targets are based on national (international) goals warranted bysocial ethical value; e.g. "All citizens are entitled to basic education;"(3) when plan projections are based on analysis of aggregated privatedemand for some level and type of education; e.g. "Given these income levels, this tuition level and this scholarship availability, demand for higher education will yield an enrollment of. . ." There areother forms of planning which might be called social demand planning,but it is impossible to describe all the variants of this catch-allcategory. Other factors influence the demand for schooling, in additionto the main three influences of demography (population growth),economic demand (manpower requirements and rate-of-return), andaggregate private demand influenced by educational costs, income,scholarship assistance, and tuition policies. Among these other InfluenceB are shifts in cultural norms or changes in the perceived valueof higher education. Enrollments have enormously increased as some
cultures or subcultures have placed a much higher social value on formal education. Enrollments may also increase as the notion of higher
education 
as an exclusive preserve of intellectual elites changes, andthe ideal of mass entitlement and aptitude for some form of postsecondary education is adopted. Open admissions, in place of restrictive examinations, may be the institutional policy through which thischange in values toward higher education is accomplished. Politicalmanifestos and mobilization for education, and even physical accessibility and gcography, may affect attendance. Conceivably, allthese influences would be analyzed under social demand planning.
The three basic forms of social demand planning have been appliedin different settings. The second form, national social goals, was common in developing countries in the past two decades (Davis 16). 7hethird form, consumer demand analysis, Is common in the Unite, 
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States. Pure demographic projection has rarely been used, even in 
developing countries. Behind what may seem a pure demographic goal 
is a social goal, and hence the first form is usually a simplified version 
of the second form. 

The third approach is applied primarily to the planning of higher 
education and to private and proprietary forms of secondary educa
tion. The first two applications are almost always limited to planning 
first-level education and mass literacy. Only occasionally is the ap
proach applied to secondary education and almost never to higher 
education. In summary, the first and second forms are more often ap
plied to the planning of basic education in developing countries, and 
the third form is applied more often (but not exclusively) to planning 
higher education in the United States. 

Social demand planning is often mentioned in the literature of plann
ing and economics of education, but rarely is it described in detail. The 
reader does not receive much help in understanding the term, its con
ceptual underpinning, and its practical applications. Little has been 
written on social demand planning, because the approach, first of all, 
is a mixed bag; secondly, it lacks a satisfactory theoretical basis, and 
finally, it uses simple methodologies borrowed from many fields. Only 
a short chapter is required to describe the methods of social demand 
planning and to report on how the methods have been applied in 'he re
cent past. 

The future of social demand planning, or some more systematic 
variant of it, may be more promising. The lowered prestige and 
diminished respect for rationalistic methods of inquiry and planning, 
and reduced confilence in economics as an exclusive framework for 
explaining or planning development, may turn educational planners to 
new approaches. These approaches may be more similar to social de
mand planning than economics-based planning. Before this can hap
pen, however, the concept will have to be sharpened considerably; a 
more adequate theoretical backing for the approaches wil' have to be 
developed; and the methodology will have to be considerably extended 
and elaborated. When all this happens, the planning form that results 
may not resemble what is currently called social demand planning. It 
may be more of a synthesis in which economic goals, social goals, and 
political goals are woven into one broad framework. Education, and 
other social service and human development activities. such as health 
and welfare, will be planned within this broad and encompassing 
framework. What this broad framework will be is difficult to specify. 
One possibility is outlined in Chapter 14, which sketches a broad 
ecological approach for planning. Specifics as to how any new, broad 
perspective will serve to structure social planning have still to be 
worked out. The criticisims of current economic approaches (Hender
son 1978; Bouldlng 1968, 1971; Meadows 1972) are well developed and 
persuasive, but they offer no guidelines for designing a new systems 
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framewurk for social planning. Yet, the all-encompassing model has 
long been the planner's dream (Davis 1966). 

3.0 DemographicTargetSetting: The Simplest Variant of Social De
mandPlanning 

In the simplest form of social demnd planning in education, the 
educational plan targets appearto be set solely on the basis of popula
tion/enrollment projections. Educational plan targetn are set by 
estimating the numbers in an identifiable population group (usually 
most simply defined by age and sex characteristics) ,A'Kowill receive a 
given amount of schooling or "education." The amount to be received 
is usually crudely defined on the basis of edv..ational attainment 
levels, or number of years of formal schooling to be completed. 

The heart of the method is population projection. Such theoretical 
and methodological issues as arise in this simplistic version of the 
social demand approach are those that arise also in demographic 
analysis and population projection. This simple variant of social de
mand is also sometimes called DemographicBased Planning(Davis 
1966; Schiefelbein and Davis 1974). Several variants of the basic 
method are given in Davis (1966) and Cheswas (1969), and in similar 
books on educational planning based on the methods used twenty years 
ago. One version of the demographic planning model would be: 

A. 	 The population greip to receive the given level and type of educa
tion is specified, e.g. males and females, ages 6 to 11, to receive 
primary schooling. 

B. 	 The number in this 6-11 age group is estimated on the basis of a 
census or survey. 

C. 	 The number in this age group and in school is established by cen
sus or survey. 

D. 	 The gap in coverage is estimated by subtracting C from B. 

E. 	 The population coming into the age group in each succeeding 
year of the plan period is projected. Additions due to 
demographic growth are estimated. 

F. 	 The plan is constructed on the basis of school facilities, teachers, 
and other Inputs sufficient to cover" 

-addition necessary to accommodate demographic growth (E) 
-addition necessary to reduce the gap (I)) 
-addition necessary to replace losses and maintain system 

standards. 

In those few situations where it has been applied in its classic and 
simplistic form, the approach is sometimes said to be free of "nor
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maUve criteria" (Barrios 1979). This statement could possibly be ac
curate if the projection of an educational enrollment target for a plan 
is based on tlhe mechanistic analysis of a trend, which is then ex
trapolated. There may be a few instances of planning where this seems 
to have been done, but In reality there are few such simple situations. 
Normative considerations, such as reference to ethical social goals 
and standards, lie behind almost any form of social planning. Nor
mative considerations can usually be discove'ed under even the most 
rudimentary and mechanistic population projection. It was stated 
earlier that even in the simplest v:,-iant of socia demand planning, 
targets are rarely set only on the basis of demographic analysis and 
projections. The eyplicit reference to the normative basis may be left 
out of any given plan discussion of goals and objectives, but an ethical 
premise supports the plan, even though norms are not stated as clearly 
as they are when the second form of Social Demand planning is ap
plied. 

4.0 Pian TargetsAre Based on NationalGoa.s Warrantedby Ethical 
SocialValues 

The targets specified in moit educational plans in developing coun
tries are usually based on national (international) goals which have 
their justification in political, social, and cultural goals derived from 
ethical social values. "Based on" may mean that national goals are 
adopted directly into a plan. These goals, which state that citizens of 
the nation are entitled to basic education or literacy, are taken directly 
from national goal statements, which appear in a national plan, a na
tional declaration, the Constitution, or the Organic Law of Education. 
These goals are warranted by a social value which holds that educa
tion Is a fundamental right of humans. The goal and its ethical warrant 
may be developed within the country, or taken from international 
statements of goals and social ethics In an accompanying chapter,
Welsh discussed this process. 

The international goals for education are adopted by developing na
tions from declaration&on human r.ghts and entitlement to education. 
Such declarations were made at many international meetings, at 
Bogota, Bandung, Santiago, Punta del Este, and Addis Ababa, held 
under UN and other International sponsorship in the late fifties and 
early sixties. Nations sent representatives (chief executives or 
Ministers of Education) who signed dtclarations which affirmed that 
their citizens were entlted to a free, compulsory, and complete basic 
education These declarations were adopted as nationa! goaIL and In
corporated into national educational plans. 

Curie (1964), in the planning of the World Campaign for Unlver3ll 
Uteracy, uses the UNESCO objective of reducing by one half the 
number of adult literates in the world. The proje( .ed number of new 
literates to reach this target for Africa, Asia, and Latin America is set 
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(a total of 330 million new literates); a rough cost per literate for each 
area is made; and a total cost for the world campaign is derived 
($1,883 million), UNESCO (1962). The plan superficially appears to be 
a simple demographic projection of the number of participants, 
multiplied by a rough unit cost to give a total cost; but the goal iswar
ranted on the basi of international agreements based on the ethical 
value that all people are entitled to basic literacy. 

The underlying planning model, which was developed on the basis of 
national (international) goals rooted in social values, was a simple 
one: 
- Goals were set in terms of the number of children ('adults in the
 
case of literacy) who had a fundamental right to be educaled. This fun
damental right was generally accepted as a given, and not logically
 
derived within social ethics. Other social philosophers had long before
 
developed that argument. For Condorcet (1933) the prime aim of
 
education was: "to offer to allindividuals of the human race the means
 
of providing for their needs, of assuring their welfare, of knowing and
 
exercising their rights, of understanding and fulfilling their obligations
 

- A time period was established within whic- the goals, or targets
 
derived from the goals, were to be met in whole or in part This gave
 
the social goal approach a facade of rational planning This was fur
ther enhanced by the third and, final step.
 
- A total cost for the enterprise (reaching the targets) was
 
estimated on the basis of unit costs multiplied by the target numbers.
 
The unit cost estimates were usually set without t'enefit of experience,
 
data, or analysis.
 

Educational planning based on this form of Social Demand was 
criticized on several grounds: 
- The crudity and imprecision of the methodology were criticized. 
More systematic and consistent methods for projecting the target 
estimates, and for costing, were specified by Cheswas (1969) and 
Davis (1966). Improved methods were developed, applied, and diffus
ed by the United Nations, UNESCO, the Organization for Economic 
Cooperation and )evelopment (OECD), the International Institute for 
Educational Planning (IIEP), the United States Agecy for Interna
tional Development (USAII)), and the World Bank McGinn (1979) 
reviews these planning schemes in a study conducted as part of this 
project. 
- The lack o!systematic reference to economic goals, the lack of a 
systematic theoretical basis in economics, and the occasional misap
plication of economic analysis methods were criticized by economists, 
who came Increasingly to dominate the field of development. The ma
jority of these critics were neoclassical economists working within the 
framework of the rapidly developing doctrines of human capital 
theory.
 
- Despite the many lofty statements of noble goals, tha poor coun
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tries failed to reach general economic and social development goals,
either In output terms or in distribution. The day of general economic
development and universal schooling did not come. Target dates for
development passed, but development did not come to most poor coun
tries. The countries failed to reach education and literacy targets.
World literacy campaigns were waged, but with rapid population
growth the numbers of illiterates actually grew, and the campaign was 
perceived as lost. Radicals and Marxists attacked the plans as social 
pretense.

Later, the relationship between education and economic growth was 
seen to be more complex than the human capital theory had porrayed
it. The regression models used to analyze educational inputs and out
puts and to relate education to economic growth were finally
understood to be simplistic. A whole host of critics waa ready to attack 
general development plans and planners, and educational p!ans and
planners, whether they used economic demand or social demand.

Social demand planning, as exemplified in the first two approaches, 
was vulnerable to attack from all sides. There were those who attack
ed this form of planning as part of a critique of rational planning ap
proaches generally (Linbloom 1968; Friedman 1973; Warwick 1979).
Social demand planning wa9 not very competent rational planning, but
it made a pretense of ratienality, and this form was criticized. Radical
critics of schoo!.a atlacked the planning approach and the formal 
schoeong models imported from the Western countries and imposed on
developing countries (Goulet 1971; Illych 1971). Marxist political
economists attacked the notion that education, offeredas witkin 
capitalist social and economic structures, could contribute to produc
tion, and that education could contribute to the distribution of income
and social benefits. Bowles and Gintis (1975) and Bowles again in a
project paper (1979) represent this critique.

No one really defended the approach. Economists and planners who 
came out of the human capital camp to dominate the field did not so
much attack the social demand approach as ignore it, and propose in
stead the more attractive and plausible economic-based planning
(Harbison and Blaug 1967;Myers 1964; Bowles 1969). Even practi
tioners of social demand planning did not defend their work. They

learned the human capital jargon, or changed their views and joined in
 
the critics' chorus (Schiefelbein and Davis 1974).

People in the pianning offices in developing countries simply went on 
doing social demand planning and Improving the methods insofar as
they could be improved. Planners improved their work in
demographic analysis and projection methodologies. Improvement
was mainly in the applications to planning. The basic theory and 
methods of demographic analysis and of population and enrollment
forecasting were not extended or improved dramatically In this 
period, although the methodology of demography was steadily advanc.
ed (Keyfitz 1968; 1974). The planning models used by Schlefelbein and 
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Davis (1974) in Chile represent the Incorporation of demographic pro
jections into comprehensive planning models. (These modeis andmethods are described in detail Volume I1 which offers separatechapter units on demographic forecasting and enrollment 
forecasting.)

Little could be expected in the systematic improvement of planningbased on national (international) goals education.for Theepistemological underpinning of the goal statements, as they were in
corporated into planning documents, could be made a bit morerigorous and logical in form. Examination of national plans during the 
years 1960-1979 indicates that plans did improve over the period inscope and coherence. (A comparison of plan statements of the middlesixties, Malaysia, with plan statements of the middle seventies. Saudi
Arabia, is shown in the Appendix). Much more was done to improve
the theory and methods used in planning for improved access, 
coverage, equality, and equity.

The issue of equality and equity in the distribution of education andeconomic epoortunity, and the underlying implications of these issues
for policy pla ners, are covered by Prysor-Jones and Snodgrass in accompanyihg chapters of this volume Their studies and those of otheranalysts indicate that poor countries have failed to improve equality
and equity in the distribution of education and income. Bowles has at
tributed a part of this failure to baswc faults in the plans, policies, and programs developed In school systems modeled on those of Westerncapitalist countries (1979) Despite evidence of the failures of education to improve the distributio; of income wealth,and technical
assistance specialists and policy planners from both rich and poor
countries have continued to plan education as a means of improvingsocial equity. Attainment of equity through education may be aselusive and distant a goal as the attainment of political utopia, rapid
economic growth, and the disappearance of sin and slckneas. but thegoal was being pursued. Pursuit of the goal of equity in education(usually through universal schooling) was cast in the following terms:
 
a) Education as a 
 lasic Ihmann Right. This was the earliest approach in the developing countries The prime source and sponsors Inthe early years after World War II were the United Nat'ons and itsagencies The notion was that every individual was entitled to a given
level of basic education and literacy The idealistic view that allcitizens of all countries were entitled to education as a birthright cameinto conflict with the view of analysts and planners that many develop-Ing countries did not have the resources to provide universal schooling
Immediately. Planners did not prove their case that universal schooling was Impossible if countries were prepared to sacrifice enough,Davis (1910). Planners supported the Idealistic view In plan goal
statements, and the practical view In plan budgets.

Human capitat approaches, to a large extent manpower analysis andto aleser extent rate-of-return, undermined the planning goals of pro
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viding universal education as a matter of basic rights. There weremany reasons why this happened. Economic development goals, as articulated by the human capital experts, seemed to be practical and attainable. It was an era when practical people believed that distantgoals could be reached through small steps. Put enough small stepstogether and great goals could be attained. But the steps must be takenone at a time. Universal education could not be provided immediately.Social right and entitlement notwithstanding, all people could notreceive their entitlement. Given the enormous numbers to beeducated, and the pitiful revenues and competing needs, plarners andpolicy makers assumed, possibly wrongly, that national decisionmakers would not allocate sufficient resources to a fine but impractical goal of universal education. A more self-interested rationale wasneeded  education would bring development, which would, in turn,increase resources and thereby bring education for all.The notion wasn't so much "trickle down" as it was - sacrifice,wait, and get more later The basic idea was that of education as an investment Delay seemed reasonable, given the impossibility of providing uni~,tsal education to vast, scattered populations, with only asmall seed stock of educated people available to teach and reproducetheir own kind This analysis may also have been wrong, but only inChina was mass education accomplished. Human capital theory as abasis for human resource development planning seemed to makesense to many who are now critics (liowles 1979) Worse, some planners who adopted human capital theory and methods and based education plans on manpower requirements targets may not have been wholly persuaded by the theory. Davis (1966) recommended that plannersfollow the human capital approach to planning, mainly because itwould get politicians to allocate resources to education for economicgrowth, when They %ould not otherwise have done it for social development reasons. fly the end of the 1950's social planning based on basic
human rights had faded, and human capital had won the day. Marxists, along with radical and de-schooling critts, had not yet taken the
field; or they were out there kicking the ball around the field under

other colors, mainly human capital
 
b) Basic Needs A more recent and very similar vat lant of basic
human rights is that of basic (himtan) needs More th,: 'wheeze'
a(slogan), but less than a new approach, the basic human needs approach has been pushed ahead primarily by practitioners working Indevelopment, credit, and technical assistance agencies - The WorldBank, the tUnited Nations, and the international l.abor Organization.Under this rationale, education Is planned and provided as one of a setof general human need%s &f(f,zhelter,st-curity, gainful work, education ... ) Literacy and basic education are to t? provided to satisfy aminimal level of need and to help attain other minimal needs such asemployment and food There have been some atiempts to work up, Itnot a theory, then at least a consistent approach (Kocher and Cash 
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1979; and ILO, Geneva 1977). The basic needs focus has also been ex
emplified in the form of mandates issued by the U.S. Congress to 
USAID. This mandate required that USAID give priority to identifying 
the poor majorities In developing countries and meeting their basic 
needs. The approach has also been implemented in the planning for
mats which agencies are supposed to follow in analyzing problems and 
identifying clients and their needs. USAID developed a set of standard 
questions. There are also forms that are used by United Nations agen
cies as well as the forms and mission procedures of the World Bank. 
Also, special mission and task groups have been set up within the agen
cies to address basic human needs, or social needs, and the special 
needs cf he poor. 

Basic human needs has a client, not a program, focus. It has features 
of the older basic human rights approach, and the underlying justifica
tion of both Is moral and ethical In both there is not a great deal of 
teleological analysis, I e. examination of basic social causes and 
ultimate purposes of mankind. Basic in Basic Needs means that 
which is necessary to stay alive Also, there is not much social and 
ethical reasoning advanced in support of either approach. Providing 
schools for those who "need" them is accepted as a good thing to do. 
There is no agoniuing over the chzllcnges raised by de-schooling critics 
(Illich 1971). 
c) Basic Equality and Equity The issues r(lated to this topic vill re
quire a deeper and more extensive analysis than will be given in this 
chapter. The treatment here will be brief. Equality and equity will be 
covered as a broad ethical issue in ('hapter 8 Chapter 9 examines the 
economic measurement of equality in the distribution of education and 
income Th equality of the distribution of any good can be measured. 
Equality is thus a descriptive and neutral term which is defined by the 
shape of a distribution Educational planners deal with equality in the 
distribution of educational services in a vven population 

Because there is a relationship, both theoretical and empirical, bet
ween (ducational attainment and subsequent earnings, social planners 
may also be concerned with the distribution of earnings or Income. 
Snodgrass analyies the equality of distribution of both education and 
income. The (inl ceefficlent is the indicator mo.t often used in current 
social analysis to measure equality in a distribution. The Ginl coeffi
cient Is a single index number which reflects the extent to which the 
share of some "good'" thing (education, land, Income) matches the 
share of the population, for Instance, 10% of the population has 10% of 
the Income, or receives 10% of the educational services. If equality 
wer( perfect, and it Is not, then the cumulated share of the good thing 
would increase exactly as the cumulated share of the population. 
Theoretically, the (Ginicoefficient goes from zero (perfect equality) to 
I (perfect inequality). Measures of distributional equality are used by 
planners to assess the equality of access of all the population to educa
tion. Plans and policies can then be designed to improve equality by 



SocialDemand 5: 

providing more access to groups who lack it. Thus, the Gini would be 

used to diagnose a situation of inequality, and a plan goal might then 

be to improve the distribution of education to deprived areas or popula

tion groups. 
The idea of equality may include measures of the quality of the in

puts, outputs, and even outcomes of education. Input equality is often 

assessed by comparing per-pupil expenditures. Equality in the output 

may be assessed on the basis of achievement. The distribution of 

score. different population groups can beachievement test :Among 
analyzed for equality. Equality of output is more complex to analyze 

than equality of input. Achievement as an output of education depends 

on many thin4 ;. besides the mere provision of educational services. 

Results depend on Intelligence, aptitude. and social attitudes that have 

been developed by the individual as a heritage of past opportunity. 
but this may not insurePlans and policies may insure equal input., 

equal outputs. Much less will equalizing inputs insure equality of 

educational outcomes. These are the longer-term consequences which 

can only be attributed in part to schooling The outcomes may include 

occupation, earnings, income, lifestyle, and social and political 

atitudes. Analysis of equality is more a concern of social researchers,
 

than of planners (Jencks 1976).
 
turns into an issue of equity. TheThe issue of equality very soon 

on measurements of distribuassessment of equality may be based 
on furtional characteristics alone, but evaluation of equity is based 

ther interpretations of the distributional facts, often by comparison 

with moral norms. If the distribution measure is compared in any way, 

and it is usually set up for the express purpose of a comparison, the 
The norm itself - that the share of the goodconcept of equity enters 

should conform to the share of the population - is grounded in the 

id~al of equity Any intergroup comparison is a matter of equity. Most 
the underlyingspatial and inter-temporal comparisons are based on 


ideal of equity
 
It would be wrong to state that equity and equality have been central 

basis of social demand. Universalto past attempts to plan on the 
education as a social goal does have its underlying justification in no

tions of equity and equality, but not all plans for universal schooling 

were based on equity Early attempts at social demand planning were 

more concerned with equality as a target, or plan goal, than as a stan

dsrd against which the system had to be constantly monitored and 
assessment showed deviations. Early planningredirected when the 

seemed satisfied with the statement of lie goal The space in this 

volume given to equality and equity indicates that there is increased 

attention to these themes in planning literature. To some extent this 

concern has carried over into practice. There Is a long way to go before 

theje concerns are translated into plan Implementation and attain

ment of equity. Just in case planners are not sufficiently aware of this, 

there are many critics around to remind them. 
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5.0 Planning Based on Analysis and Projection of Aggregated
Private Dinand 

A third major form of social demand planning is based primarily onthe analysis and projection of aggregate private demand for education. This private demand may be affected by many different cultural,social, hnd idiosyncratic influences. Demand is influenced by generalsocial and economic condttions and policies, institutional policies andprogrars, &nd individual values and perceptions. Though this type ofpiannlng analysis is called social demand planninq. the influence ofeconomic factors is central at all levels of decision, whether in publicor institutional policy, or individual choice. For example, a puiicpolicy to open higher education enrollments to wider social class particiDation may be directly implemented by abolishing elitist admissionpolicies; but enrollment will be influenced by scholarship assistancep. orams, low-,ring of tuition and fees, eco'.omic and employment opportunities in holds of study, ai.d individual preferences for institutions and filds of study. The planner in this situation attempts toanalyze tle effects of these many variables and conditions, lie thentries to chart the future market demand of aggregates of individualswho will be making future choices of educational programs.This third form of social demand planning has been morecharacteristic of plann~hig in the United States, where there is consumer influence on the educational market, and less state support,state control, and standardi7ation in higher edtuotion, both public andprivate This form of analy is would also cover oitirmation of demandfor "p'oprietary" (privat, an(J for profit) secondary or post-secondaryschooling in the United States, Europe, and Japan 
There is increasing
application of tne approach In the developing c(,untries, but almost
always at secondary or post-secondary level.

Again, recll that social demand planning doe' nrot imply that demand for education is Influenced only by social vai labes. Economic
conside 
 Ations may have a determining influcn:e, when a potntial
future customer makes some semblance of a coit-benefit dt,cision
decision process may Thenot resemble the economist's Ida of how rate-ofreturn calculation is used to support a decision to Invest In additlon leducation. Still, indiv,dual choices may be intluenced by some form of'private" returns ettimate The point Isna'that atcial demand planning Is free from econo'nic influences, but rather that the analyst musttake Into account the influence of many othi-r factors that cre riot pure
ly economic 

Various rosearch de,igns and statistical rnetho.1 may Lbe applied tosupport planning on the basis of aggregated private demand, but thestandard one Is regression analysis based on the linear model. Theusual study Is In the foem (if the naturalexperiment, Thit means thfitthe data are taken from existing records rather than (ollected In a con.trolled experiment, or in a specially diesigned sample turvey. Yhe data 
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on large numbers of Individuals are collected in aggregate form and 
analysed in the cross section by statistical disaggregation on the basis 
of clessification or enumeration. For example, a large number of 
students enrolled ina university program are categorized by sex, age,
income leveli., and tuition fees paid. The data on fees actually paid 
may be supplemented by expectative questions: Would students still 
enroll if tuition rose to a certain level? The typical analysis attempts to
determine what variables influence enrollment decisions, The results 
are used to forecast the future decisions of similar peoplh !nsimigr
situations, The simple model would be as follows: 

Arrargement for a Typical Regressi,n Analysis 

Response, orDependent 
Varlables(s) 
Respoume findividual student(s) 
in the form of enrollment in edu-
catioldi progtams of a specific 
type, or in A specific institution, 
or type of institution. Example:
enrollments in civil engineering 
programs in four-year private 
colleges. 

Antecedent, orIndependent 
Variables(s) 

1. 	 Demographic (age kind sex) 
characteristics of the 
students 

2. 	 Socioeconomic (income, 
occupation, education) level 
of parents 

3. 	 Cultural-ethnic 
characteristics of students. 

4. 	 State economic policies and 
programs 
(scholarship assistance) 

5. 	 Institutional policies and pro
grams (admissiun slundards, 
tuition, fevs,assistance) 

6. Individual information and 
attitudes may be gathered in 
special survey questions, i.e. 
values, interests, scores, 
grades, aptitudes, knowledge 
of job mQrket. 

The analysis will show how much enrollments will change as key
policy variables (tuitions, scholarship aid) change. Using these rela
tionships, the planner can estimate the changes that may take pL , ' in
future enrollmonLN, as policy and situational variables change in the 
future. The plannr.r c in then set up a model of future conditions, and on
the basts of piojected )r assumed changes in values of relevant policy
and situational variables he can estimate (project) changes in 
enrollments In hightr educations. 

The list of variables, particularly Independent or antecedent 
variables, can be considerrbly lengthened, according to the situation 
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studied. Just It clearly, the influences on enrollments are complex,and no simple regression analysis can unangle all the effects and In.teractions in such a complex social ,nd economic situation. The approsch can be eritized on various grounds.The model, methodology, and criticism of the r!-,ression dnatysisapproach are all exemplified in a study of the effects of coscing policies on 4and finan.higher education demand in the United States. InNational Cormmision on the Financingof Post-SecondaryEducation(1975), the Corimission study group projected enrollment on the basisof estimated enrollment "responses" to changes in tuiton. The studentresponses to tuition changes were based on studies of changes In tul-Uon and their effects on change3 in enrollment. The model which wascommonly used for these studies was the regression model previouslyschematircd, In addition to changes in tuition, the model also Introduced as independent variables chaoges in the economy (incomechanges), changes in selective service (draft) policy, changes In campus conditions, and changes in higher-level manpowerAmong the studies used were demand. 
ni (1072), and Campbell 

loenack and Feldman (1969), Co-razzinand Siegel (1967). Other policy planningstudies of social demand for higher education in the United itates Include the Newman Report (1971,,(1973), the Carnegie Commission Studyand .hestudy of the Presidnt's Panel on Youth (1973).In developing countries forecasts of social demand for higher education are based on one, or 
a combination of, economic and social demand approaches:
 

- A simple trend extrapolation based on changes in higher education enrollments within the country in past years.- A manpower requirements study which et,,imatrs the so-called
economic demand for higher education. - A comparitive analysis which est!matisenrollments in one count'ry on te 

fut,ri, changes In 
In another country. 

basis of changes n enrollnents('oso.Amably brE'ause the ecc'nomles,societies, and cultures of th(- two counirnes have some similarity).- A ci)ntinuti(n of projectiors of secendary school graduates,which enrollments Inhigher e-ducation are proj.cted on the basis 
In 

of an assumed fraction of xecondary school graduates continuing
on intc higher education 

- A projection of enrollment hased on future rviources available, inwhich changes In enrollments are projeclid on the hasia of projections of available physical facillt'estrained teachers (higher education pisce),or general financial capabilities and costs. Theresults from any of these five simple approaches to projqcttofs 
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based on social demand can then be Incorporated into more com
prehensive models, as in Schiefelbein, Davis (1974). Regression
analysis results may be used in the projection models of develop
ing countries, but rarely is the analysis based on changes in tui
tions and fees as a determinant of changes in enrollments. 

Since, in many countries, tuition costs and fees are minimal and
higher education is heavily supported by the state, planners i-ely less 
on studies of aggregate private demand for higher education. Future
enrollments are generally forecast according to the number of
available places in the national universities, and on estimates of the
possibilities for expanding the number of iniversity places, given
future limits of resources (Dominican Republic 1974; Colciencias 1972:
Rodriguez de Almeida and de Oliveira These1960). forecasts may 
come true because of sheer physical limits of space, and the numbers 
of new entrants may be held down by selective admissions policies
justified on the basis of academic standards of quality. Limited admis
sions are based on examinations, secondary school grade point 
averages, or prior degrees and certificates. 

Places and spaces limit access to higher education in Japan and Ger
many, too, but in these countries policy planners would base enroll
ment forecasts on the policies which control admission to university 
programs (Hecker 1074) In Germany, enrollments are governed by
the awarding of predetermined proportions of existing places on the 
basis of grade point averages from pre-university study in the Arbitur 
program. Expansion is even more tightly limited by admission stan
dards based on examinations in the universities of Japan, and by ex
aminations, secondary school performance 
 records (including
marks), and otlher "signs" of excellence in the select universities of 
the United States 

A number of comprehensive studies of the social and economic, even 
geographic, influences on future enrollments In higher education have 
been carilted out in Latin America King and others rtudled growth
deterninants in Mexican Universities (1971). Aidana In Colombia
(1973), ()rellana In ('hitle (1962) (onfederation of universltiv: have
carried out (ontinting mtudies anid projections of enrollments These 
Include C'SUJ'A (The ihigher ('ouncil of IUniversitles of Central 
Amereui he ('olohian Association of Universities (Asmocia- n Col.
omblana dlo tlniv'rildades), and Asociacl6n Nacional de Univer
sldades e Insillutos de Enthefanya Superior de Mexico in Sri I %nka,
Thailand, and 'laiwan, studies of enrollment growth In univeralties 
have been made am part (f the supply side of general manpower plans,
In Itraill ( 1971) the analyal' has been part of general sector plan foir 
education, and higher edu..ation growth ha been studied in 91 
Salvador. Etlhiopia, and Ecuador, Almost every developing countr-y
has engaged in some form of planning of higher education, 
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6.0 A Summary Comment on the Social Demand Approach to Educa.tiona!Planning 
The term "social demand planning" may be applied to studiewhich the determinants of future enrollments are limits on classroom

in 

space, standards of "quality" incorporated into admission quotas,scholarship policitj and tuition charges, geographical accessibility,ethnic, linguistic, and religious characteristics of institutions or theirpotential clients, admissions standards, examination and markingpolicies and broad policies of open enrollment or selective admission.
To return to a point that was made at the outset; 8ocialdemand planning is a catch-all term. It refers to everything else that determinesenrollments in the future, except purely economic factors. It does notexclude economic influence in the case of aggregate private economic 
demand 

Social d.mand has been the most common basis for educationalplanning in the past, but this approach lost out to economic-based
(manpower) planning in the decade 1960-1970. More recently, however,because of a lack of faith in purely rational and economic bases forplanning, there has been renewed interest In broadening the narrow

economic framework that has been imposed on social planning. Some
commentators (Barrios 1979) believe that social demand plannIngwill be the wave of the future, but what they mean by this is the
development and use of comprehensive planning models that takes
 more account of the influence of social, cultural, political, ideological,and psychological variables. The great hope has long been that a trulycomprehensive social planning model will be developed (Davis 1966;Schlefelbein and Davis 1974). The dateshope back to Mannheim(1949), and his idea for social planning, whhh could identify and chartthe principlanedia of society, i.e. the broad forces that wil) shape thefuture. The broad and all-encompassing model is also he goal ofForester (1971), Meadows (1972), and, in less systematic forms of theecologists. It Is a decent hope of people who care about societies but

probably a vain one. 
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APPENDIX 
Government of Malaysia 
FirstMalaysia Plan1966-1970; 
Kuala Lumpur, 1965; p.3 

II.-OBJECTIVES OF THE FIRST MALAYSIA PLAN 

3. The First Mala sia Plan is designed to make a bold and im
aginative attack on Mal aysi's problems. The main objectives of the
Plan are: 

(I) 	To promote the integration of the peoples and states of 
Malaysia by embarking upon a development plan explicitlydesigned to promote the welfare of all;

(Hi)To provide steady increases in levels of income and consump
tion per head,

(Iii) To increase the well-being of Malaysia's rural inhabitants and
other low-income groups, primarily by raising their produc
tivity and thus their income-earning capacity;

(iv) To generate employment opportunities at a rate sufficient to
provide productive work for new entrants to the labour force 
and lower the rate of unemployment;

(v) 	To stimulate new kinds of economic activity, both agricultural
and industrial, so as to reduce the natic- 's dependence on rub
ber and tin;

(vi) To educate and train Malaysians from all walks of life in order 
to equip them for effective participation in the process of
economic and social development:

(vii) 	 To lay the groundwork for less rapid population growth by in
stitutng an effective programme of family planning;

(viii) 	 To open for development sufficient new Itnd to keep pace with
the formation of new farm families apd reduce t2he number of
landless people desiring land for Lgricultural purposes;

(ix) To provide electric power, transportation facilities and com
munication services adequate to keep ahead of foreseen 
demands;

(x) 	To progress with health and social welfare development, low
costhousing and a wide range of other projects. 

4. 	 The First Malaysia Plan will consolidate past progress and Initiate 
new efforts towards these objectives. It Incorporates detailed pro
grames of action to be undertaken during the next five years, based on 
a full appreciation of the problems and a general strategy of how they
are to be solved over a longer period of time. 
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KINGDOM OF SAUDI ARABIA; MINISTRY OF PLANNING: 
SECOND DEVELOPMENT PLAN 1975-1980 
RIYADII, 1975; p.3-5 

I. DEVELOPMENT GOALS 

Planning implies the efficient use of a country's resources in accordance with certain rationally-determined priorities for the attainment of nationally-cherished goals. Since goals are culturally,historically and politically or!ented, a country's development plan
essentially reflects its fundamental values and principles.Th fundamental values and principles which guide Saudi Arabia'sbalanced development are expressed in the following goals:
Maintain the religious and moral values of Islam.


Assure the defense and intornal security of the Kingdom.

Maintain a high rate of economic growth by developingeconomic resources, maximizing earnings frormoil6ver the
iong-term, and conserving depletable resources.
Reduce economic dependence on export of crude oil.

Develop human resources by education, training, and raising
standards of health.
 
Increase the well-being of all groups within the society and
foster social stability under circumstances of rapid social
 
change.

Develop the physical infrastructure to support achievement of
the above goals. 

The Development Plan. 1395II4D0 provides for further advance towardthe social and economic goals listed above while maintaining thereligious and moral values of Islam. These goals are elaborated andplaced within the context o" Saudi Arabia's internal policies In the
discussion that follows. 

1. 	 HIGH RATE OF ECONOMIC GROWTH 
The human and natural resources which God has given the Kingdomwill be efficiently used to maintain a high rate of economic growth andto reduce the country's independence on a single depletable asset, oil.The Government recognizes that to achieve this goal requires diversifying the cconomy by encouraging expansion in agriculture, Industry, and mining, with particular emphasis on petrochemical andmining Industries in which the Kingdom enjoys a comparative ad

vantage.
The Government will encourage the expansion of the private sector

In these activities through providing the necessary facilities and Incen
tives. 

2. DEVE LOPMKNT FArMMN RUsOURMSS 

All the people of Saudi Arabia will have access to educa'ti.ai andtraining facilities at all levels, and health services will be provided
throughout the Kingdom.

Education and training  free of charge at all levels - will continue
to expand and improve In quality, w'th the aim not only of erodiliatngilliteracy and promoting learning, but also to teach new skills, to 
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stimulat' research and the use of production and distribution techni
ques, and to inculcate the spirit of honest hard work. 

To achieve the full potential of the Kingdom's human resources re
quires the creation of a healthy social and physical environment com
bined with an adequate free medical service throughout the country in 
fully-equipped hospitals, dispensaries, and health centers. 

An economic climate will be created that enables the individual to 
find gainful employment In accordance with his capabilities, to depend 
on himself in earning his living, and to contribute to the development of 
his country. 

3. SOCIAL WELIBEING 

Social services will be developed to ensure that every group and in
dividual, however disadvantaged, enjoys an adequate, dignified
minimum standard of living, levels above this minimum will continue 
to be the reward of individual effort and achievement. 

Towards realizing this goat, the Government intends to expand and 
intensify its programs in the eollowing ways"

Make essenitial goods, especially staple food items, available 
at st.,ble and reasonable prices, subsidizing prices if 
necessary, with due regard to the effect on domestic produc
tion. 
Provide fr,.e education at all levels and create a clean and 
healthy tavironment with adequate medical facilities 
available free of charge
Arrange on easy terms suitable housing contructed at 
Government initiative for those sith limited income, and en
courage construction by others thruugh granting interest free 
loans with some subsidy, the ultimi te goal is that every Saudi 
family owns it own house 
Extend social security and other beirfits, including a'istance 
payments for the needy
Mae credit available free of interest lo tho,, with limited in
comes having temporary finanu ial diffic'ulties 

4. PHYSICAL, INFRAYRUCTU K 

The Government will continue to expand and improve, the physical
infrastructuie - tranportation, comimunicat ions, municipalities, and 
housing - -s required to support achieve ment of the above economic 
and social goals 

5. leCoNoaIC rRromWITHIN (X'iAi.Wr.IFARK 

The economic system of Saudt Arabia is based on the principles of 
free economy where r substantial part of the production and distribu
tion of goods and services is left to individualn and groups enjoying
freedom In their dealings and transactions Whle the (;overnment of 
Saudi Arabia wl'! uph(wId the market system and encourage the private 
sector to play a fundamental role In the accelerated growth and 
development of the country, It will take all necessary measures to 
make the market system conform to the large: social interests of the 
country. 

Note: Theme plan goals will be further analyard In Chapter 12. 





CHAPTERt4 

The Manpower Requirements
 
Approach to Educational
 
Planning
 

RUSSELL G. DAVIS 

1.0 Introduction 
Education plans are often shaped according to manpower re

quirements planning. In manpower planning a set of analysis techni
ques and forecasting methods is used to characterize and project the
workforce according to, its sectoral and occupational structure.
Workers are classified according to the sector, or branch of economic 
activity, in which they work, and according to their type of work or oc
cupation. The wot kforce, classified by sectors and occupations, is pro
jected into future years, usually on thie basis of an economic growth
trend that is assumed, planned, or extrapolated from the past. This
projection of the workforce, employed and unemployed', by sectoral
and occupational membership may then be used as a tet of re
quirements or goals for manpower development policies arid program
development and for setting education/training targets.

Occupational requirements can be translated into education
training requirements, I e. the number of woi kers in the occupation re
quiring a given level of education or training. The resulting forecast 
can be used to set targets for the planning of education and training,
The projected requirements for educated workers are compared with
projected outputs, or supply, of educailon-training programs, and the
deficits or surpluses are used to guide the development of education
training programs. Manpower planning need not be taken to the pointwhere education requirv-innts are compared with education outputs,
but it is this step that has led to the application of manpower planning 
to education planning.

This chapter discusses, in general tei ins, the use and usefulness of 
manpower requirements projections applied to educational planning.
The discussion is general and nontechnical. Examples are drawn from 

I Ir 'manyplanning exercises ihe first step i to forecast employment by sect7-.-;; qC.Cupat.ons An estimate (t unemployment Is then made Wher the employed ainunemployed are added, the result is nze economically active popuiat.on, or more loosely,
the workforce 
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experience in the United States as well as from developing countries. 
The aim Is to make the dlseussion useful and understandable to a 
broad range of readers. The main audiences are policy planners and 
planning technicians in developing countries; but planning specialists 
and general development administrators from Europe and North 
America may also find the discussion appropriate The cost of aiming 
at so broad a readership is that some examples from one setting may 
not appear relevant to readers from another. The benefits are those 
that accrue to all comparative treatments - many problems and ap
proaches for solving them are similar across national settings. Man
power planning is a perfect transnational example. Many of the ap
proaches and techniques were originally developed and proposed by 
analysts and planners from Europe and the United States, but moit of 
the macro-level Lpplications and elaborations were developed by plan
ners in other countries. Developments from other countries were then 
applied back in the United States. There is constant excharge. Credit 
for the methodology and blame for its weaknesses belong to many 
countries. 

The techniq'ies of manpower planna,.ig are not discussed here. This 
topic is covered in an instructional unit .- planning methods in Volume 
II. This chapter is a brief and general review of issues. Systematic 
treatment of economic theories and review of scholarly literature on 
manpower planning are not covered 

2.0 GeneralUses and Limitations of ManpowerPlanning 

Manpower analysis and forecasting can bo used for other ends than 
educational planning Manpower aralysis c&n be used for setting 
employment and labor policies, for recruitment, or for labor alloca
tion. Education also has broade, objectives than the satisfaction of a 
set of occupation requirements. The fit between manpower planning 
and educational plarning is imprecise, and the partnership between 
manpower planners and educational r"'-nnei's is not a comfortable ar
rangemert. 

Education aims to form the whole person, to impart broid 
knowledge than any specific job performance may require, to el, )p 
aesthetic and cultural sensibilities that may have no economic :a
tion, and to form moral val ies and influence attitudes Tagore has 
stated the aim of education as "the till round development of an In
dividual for harmonious adjustment to reality," (Mukherjee 1962).
This notion of education for wholeness was developed in classical anti
quity by the Greeks and came to the fore in the Renaissance. In 
modern times, Spencer (1938) viewed education as "preparation for 
complete living." In China, during Mao's era, the purpose of education 
was less to impart knowledge and develop trained exuerts and workers 
than to stimulate and preserve ;deological dedication and socialist at
titudes (Mao 1971). Manpower planning clearly narrows the focus of 
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analysis to a caricature of a person as worker only and limits the pur
pose and effects of education to the filling of sector-occupation slots in 
the workforce. 

Manpower analysis planning have whichand also uses extend 
beyond education planning. Manpower planning can be used to shape
employment and labor mobilization policies, assess the feasibility of
economic growth plans, and probe structural unemployment and im
perfections in labor markets. 

Despite the imperfect fit between mainpower and edut-ation plan
ning, there has been a constant interplay between the two for the 
past twenty years, and the "manpower requirements" approach,
sometimes called the "economic demand for education," has been 
Identified as one of the three or four major approaches in educational 
planning. The previous chapter dealt with issues raised in educational 
planning based on social demand, where demographic forecasts 
and social-cultural goals are used to set education targets. If all 
children are to receive a primary education, the planner who follows 
the so-called social demand approach simply has to project the popula
tion and use the number of children in the relevant age group as t'.e
plan target. Under the so-called economic demand, or manpower re
quirements, approach, the target is presumably set by the number of 
educated and trained workers required in the workforce (bviously,
this socially blind, perhaps even economically inefficient, limitation is 
never imposed on plans in the real world The issue is one of relative 
emphasis rather than a single-minded pursuit of either "economic" or
"social" targets 

Educators fault manpower planning for the n.rowncss of its focus 
and for the si.mplicriy of its portrayal of education and1hum an develop
ment Economists fault ma npower planning on the same grounds and 
add critiques of the underlying conception of the ceronornic process in
volved and of imperfections in the methods as applied Withal, man
power planning has been joined to educational planning, for richer or 
poorer, and th, has been a common, if not demonstrably fruitful, 
union over the tm st twenty years The two are still joined

Despite criticisms of the approach -- and we shall review some of 
the limitations of the methods hve -- there can be no argument that 
manpower planning has not been widely used It is %tillbeing used. 
There is rnore room tor I(casonabe doublt about whether manpower
planning has alei ted educational development to any great extent,
but this doubt (old as well be %oiced about any systematic analysis
and planning, and exte nded to most of the tieory and methods of social
sciect'e At an OE(CI) Se, m mr, respondtng to charges that manpower
planning alid been harimiful, or at least I miting. to educational 
development, )avi (1912) stated that manpower planning had in 
general been neither helpful nor harm ful to education, and more likely
had had very littIle Offect 'iisiwishekilnd of statementfashionablein 
meetings where "fie academic Wire ones" gather, but over the years 
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that have followed, the evidence suggests that manpower planningdeserved a more balanced appraisal, if only for its persistence. 

2.1 InformalAppraisalofthe Statusand Use ofManpowerPlanning 
Before a brief rehearsal of the well-documented criticisms of manpower planning, it may be useful to set out a few preliminary observa

tions: 
1. Manpower planning activity has gone on in many countries overthe past twenty years. Quite apart from surveys and books whichreport applications., the writer has personal knowledge of manpowerplanning activity in twenty-five countries, including the United States.There has been no complete listing of manpower applications, but as a guess it would number about fifty.
2. Many, though not all, of the applications used manpoweranalysis and planning as a basis for educational planning.3. The demand for manpower planning is still brisk. In eight of theten countries where the writer worked in the past two years, though notnecessarily on manpower planning, there was a new initiative under.way in manpower planning, or one planned or under active considera

tion.'
4. Sufficient time has elapsed so that sonic manpower forecastshave been checked against subsequent outcomes, and two instanceswill be cited. These checks indicate that manpower developments Inmany instances come out as forecost. The concordance of manpowerforecasts with subsequent developments suggests only that thingssometimes come out as projected, not that they come out as theyshould have or that manpower planning had any Influence, benign or

malign, on developments.
5. The writer knows of no instance where manpower planning has
had any direct or discerniole impact ,n the major shaping or reform of
a national education-training system, If manpower analysts or planners expected such an impact the record Indicates they were disappointed On the other hand, events as momentous as wars, famines,floods, pestilence, revolutions, and major reforms have often had littlediscernible effect on reshaping national cducation systems. Manpowerplanning has had only indirect effects on eductional reform, and these

effects have been small and fleeting
6 Manpower planning has had some effects below total system
level. Manpower planning has redirected education and training programs in some sub-national or local areas, has changed programs in
single institutions, and has had effects 
on the development oftraining fields newIt has also affected scholarship programs and Insltitutional subqidies, even in countries where the approach has been 

2 Para5uay. Diknlnit an Repub lc. Saudi Arabia, Afhanistan, FI Salvadur, and threecountrles inthe saft l regin of Africa 
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criticized and where the national educational system plans ond pro
gram developments ignored manpower forecasts (McGinn and Davis 
1969). 

7. Manpower planning may have provided an information base that 
stimulates secondary effects later, and after many twists and turns, 
but this is not easily subject to verification (Schiefelbein and Davis 
1974).

8. There are instances where manpower plans have had seemingly 
no effect whatsoever and may never even have been iead. 

9. The early initiatives for manpower planning, as for planning 
generally, came from technicians and officials of international 
assistance agencies, but within the developing countries decision 
makers still request and support manpower planning. Sometimes this 
is "repeat", and not "new" business, which indicates that even of
ficials who have supported previG.,a manpower planning actlvities 
have not been completely disenchanted with the performance. We 
shall briefly inquire into why this may be so 

3 0 TheApproach A GeneralC(omnent 
Manpower planning has supporters, but not because the approach 

and the underlying assumptions about human development are Pttrac
tive. A comment has already been made on the narrowness of the man
power planning concept of man More %pec'ficfailings appear in the 
methodology 

3.1 The Method A Brief (' itque 
There are no eleg,.nt inodels for miianpower pilanning The basic 

method is a ie:e set of steps in aniialternate approach a crude fit is 
made to historical or coniparative data, and trends are extrapolated to 
the future The theory bhitnd manpower planning is loose, and the 
models and methods have offeied little attraction to the, ists and 
methodologists The Basic Method and Alternate Method, outlined In 
the first column of Schema 4 1, provide a rude framework for 
syitematically arranging inforiation Much of the Information is In
formed opinion, and nnnpower projection3 are based on these opin
iors 

To the reader unfamiltiar with manpower plannirg th-e presentation 
of ithe Basic Method and the Alteinate Method in Schema 41 may sug
gent a formal model and a rigorons system. Nothing could be further 
from the truth The Basic Method is simpty a set of steps (from a to f)
presented in shorthand (a) Product Is forecast by sectors of the 
economy (or taken from the national plan). (b) Productivity Is 
forecast for sectors and industries (c) Productivity is divided into the 
product forecast to yield i foreest of employment, (d) The employ
ment within sectors is distributed by occupations. (e) Occupational re
quirements are related to educational requirements. (f) Educational 
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requirements (or "demand,) are aggregater- aezr'ss sectors. Many of 
the settings in the Basic Method are subjeetlve, baslld on experience.or borrowed from past or comparative sitThe Alternate MetIIod presents atfurit 

a tacade o algebra,tials are the same as in the Baslc Method. At this point we 
the essenpl1r1 the formulas 

Lu 
will Pot ex.It ofn Methodology' 

which are studied ito detal in chapter ICof VolumeThe general argunient of 1he Alternate Method is 
that demand for workers in occupatiol, is, and scco" ()Jected according to past trends in the number of workers in the sector. 

can be pro.the growth In productivity in the sector, and the relationship betwee 
that productivity growth and Increase of workers 11 P given oceupa. 
fion. The growth In productivitytripolated from Past history In the country 

and number of %orkers is exand (bit). Which showsc:hanges in the number of people in a gi',en ocecupatioi as productivityehanges,, is taken from international tables 'l'h. metholoeythe algebra, is just as su bjective as th( Fayic Meth.ei desp eThe Bhsle Metho] and the Altern,,t.. .Method for projecting man.Ing inforia tic 
Power simply' provide general frameworkfs for s 'SteatticallyThe matlipower rqlvre,.t'nts for ',ort Sectors of the

arrang.economy rtay hle projeeft d ouhhclit fraer rs of the BasicMethod. and the results thei put hctlt( Into the go'n",-i frtework fxamplq aire ,hown Ith ,sonIi

qu~remenl

5 
o ('olhlnn1 of Sch"F.I); 4 I
fer some Sel'ZVl Sect'ors (gover nmeni 

The re.
ed,,cation, health)

may be projected on the basl%of Pltullati,)n proJ,'clioni and per capita
service ratilos son, industries I'tiue(and thl se rel(i., raashil, i for (i.Ywr tfldult ries, 
acreage anid cop , leid 

can he I,,(, to link fa ecalts IWherhn agr l ure,lljay providetuJaoce for the loric astls,In 1e Secondl and thh',lo. nail iti twi cho'to a atccedures and information surc 
f ' tl pro.
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no al or nialyt raimoriel fotlona, Whih nian( i' pu 
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A.t~topir# tto
Wnk kf national level (sometimes called "macro-level")1.11 fuAnpower planning is also carried out at the level ofJ ami 0tates, at the level of sectors, and finally at the level.fslngiin f (ntrkepaid ilrn u. "he last application is sometimes referre, to ,'1icrr4.eve[ Vlanning." Manpower analysis at national, ormact-level,is mo often used tW guide educational planning, althoughsomeatimes moc:ro ,.'.vel
forecasts 
lnalys.r. ' he tiati may b 

are built up from micro-ievel
gathered by establishment surveys whichtellta manpower ard employment data within firms; or the analysisoC requirements nay be run for a given Industry or sector and thenbtult tp to a national lIvl forecast. Occasionally, regional (province,stse, or zone) hb.,s)owerrequirements are used to establish the dem ad for griduates from a specific education-training institution inkle regin.

Mtcro-tet e' iltiowei planning is considerably more difficult to acc,,mp'Jsh with acearacy. At national level the statistical anomalies.'nc1 tl sIT)oh o,, ,ecause of large numbers. Changes are lesf abrupt,nrA ther are itwer major disco itinuities which can destroy forecasts.PI.jkot' '!071) tviews the models and methods applied to manpowerreqircn),k W ,recastfng and planning at national,regional/industryr.id at rocivi tlaved within iar. firms. In the analysis of manpowerreoulremeririt "tohin firms a vriety of static (low models, dynamicflow trodems, and niathmatlcal models, Including goal programmingmcdeit (C, vnev 18,and Price 1974), have been used. Purkiss (1970,develosi.i- h aphic model to guide manpower planning at the cor!orate lcvel 7'js riodel is shown !n Schema 4 2. It is clear and simpleonotigh foonceptuaily. It also demonstrates that the fundamental reqalwla for oi,.fipower planning at the corporate level is a comprehenlivE information system. The 
Lad ,:tu'r-it management 

basicfotetatilR methodology in Schema 4.2 is similar in principle to the]D .qtIhd in 6chema 4.1. First,coppiral, ,roduct is forecast according tode, .'opment plans. Then p:oductivity is forecast. Then therequisi, technology is withforecast Asioriatedt'tchnology a specifiedand a product and productivity forecast is a set of manpouer iequirements in the form of detailed manning tables (employ.ont 1yhssifled by job: or occipations and sometimes by educational
und okill levels) The 
 model and method are simple, hut iualtlymsfangement dtta on nil phases of the enterprise are requ,,,d for the
Ar,'as'. The quality 
 of th,. management data determines the ade,iuacyof manpower requirvments forecasting at corporl,, level. 

Nlott t economists cliallen.e the basic theoretnia structure ofnt,'wlApical ,- h'cto*slson ,hich manpower methods are based(Valey 19117; Itobinson 171) Labor markets do not functihn as compe;Itively asotd regulorly, ai manpower models anO metiodi depict 
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them. Manpower sndlysts assume that there are fixed occupational
distributions witlihi industries, and that these are reflected by occupational distribution coefficients, i.e. a given percentage of engiveers in a given industry. They also a4sume that there is a relationship betweenoccupations and a given level and kind of education. These assumptions are also reflected In coefficients. The assumption that these rela
tionships 2re fixed is a questionable one.' Still, manpower planninghas had a long Istory, and no alternative has been developed to take 
Its place. 

4.0 Brief History of Develpment andApplication Planning 
The theory ar,d methodology of manpower planning are inadequate,but the approach and method have persisted relatively unchanged during the past twenty years. The background to the theoretical develop

ment of aggregate manpower analysis and planning Is meager. Muchof the development has "ome trough actual application of themetnods to national planning in developing countries. larbison andMyer. (1964) provide one of thv earliest attempts to develop u rationale, if not a theory, of the relationship of educated manpower toeconomic development. larbison also worked on one of the earliest applications of manpower planning to education planning in the time of
the Ashby Commission Study In Nigeria (1960). Correa and Tinbergen11962) and Tinbergen and los (1965) dieveloped a comprehensive
model whiri, traced manpower requirements, expressed in generale -icsd'onai attainment levels, directly from forecasts of aggregate
growth h the national economy. This model was elaborated and disaggregated by OECD economists, who applied it to manpower and educational planning in the soutlhrn Mediterranean countries Later the upproach was transferred to Latin America, as in the Argentine man
power planning mission In 1,068


Parnes (1962, 1963) contributed 
to the basic method by providing
tabled coefficients of occupational distributions within sectors Thesewere based on multi-country comparitions, Application of the coeffl
clents implies that there is sonle normative validity to occupational
distributions within each sector. This means that there are certain"ideal" percents of managers, engineers, and skilled workers, and so
 
on, within a given industry, and thus planners can project employment
in a sector and multiply the projected number by the occupationalpercents, or coefficients, In the tables (I)avis 196). The assumptle

fixed coefficients means there Is zero substitutability among diffe. ,.,
types of educated workers horowitz, Zymelman, and lWrrnstgdt(1066) laborated multi-country tables of occupational and educationkl
distributions Planners orused, misused, these coeffi'ients, ormodified versloms of them, In applications to manpower plann|
specific country settings. The United Nations UNhZSCO 

in 
and .so 

4 W;thin the s me Induttry, difforent meupathoia mila Can product 'o# 1amO sMiA,.A~la&,peopie In h@eame orrupaotnmay hiave different eduiwaatlo baekfmupgds 
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develsped and extended basic tables and reference materials for plan
ners. The Basle Me,.!, otined in the first column of Schema 4.1 
reflect. itho methods developed by Parnes (1962, 1963) and the OECD 
eConOmistS (1965). Blaug (1967) has pointed out the weaknesses in the 
assumption of fixed coefficients (zero substitutabilitv).

Theorists seem to have put more effort into criticism of thf, Basic 
Method than into the development of new approaches, but there were 
attempts to develop more adequate formulations of the systematic 
portions of the methodology. Clough (1974), Freeman (1075), tfnd Pun
tasen (1973) have added Improvements to the forecasting models and 
methods (see Chanter 5). 

The bulk of the practical criticism focused on the fact that man
l;ewer forecasts, as with any forecasts, often turned out to be wrong or 
misleading, or were simply ignored by decision makers. More 
tecbnical criticism centered on assumptions of fixed and sometimes 
rigid occupational structures within sectors and industries, when in 
reality 3,ccupational distributions with industry could differ according 
to technology, scale, organizational patterns, customs, culture and 
whim. When roefficients, reflecting the occunation by industry 
distributions, were lifted from one country or industry and plugged in
to another the underninning of rationality was svtspect. The 
methodology was not greatly inproved by deriving coefficients from 
regression analysis whlich averaged the patterns of several industries 
and countries, nor by deriving trends from historical analysis of past 
patterns within thv same country. 

Even if the occupational and educational coefficients had a sounder 
basis in the original analysis, changing patterns of development under
mined the projections within brief time periods The manpower ap
proach was also critited for ignoring price influences on market de
mand and supply, and for allowing no meaningful cost benefits com
parisons aniong manpower demand and supply alternatives. 'dan
power analysts (ould get around sore, of the limliations in practice by 
Incorporating additional information of the kind outlined in the second 
and third co lmn%of Scheima 4 1 The additional information could be 
inco poated into the woilkfoz c, structure ptovided by the basic 
methods, but 1hei wure no genral models or analytical techique for 
doing this 'lte ;.dditimal d(at ti,.rii' ,ii lv )atche(i in 

Wo dward 1174) showed how iost- b.virfis and manpower re
quirement might be linked (n (eptually, but tthere was no translation 
to practical applications Somer arJ Wo ,da (190) and lardir and 
Borum (1971) ltnkec (ont-bnt'fits und i atpower analysis. Freeman 
(19T5) developed "t-milation for in(oi pot ating supply and demand 
Into the analysli recomimendrd using addit onal iaormatlon, 
of the kind :hn- mnn three of Sc-hema 4 1,to modify the basic 
forecast., us,. W A.h, tracing the effects of scholhrsilps in in. 
creasing enrollmc ol in practit e, analysts had oftv made use of this 
information, but not within a general model or set of analy'.cal pro
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cedures. This is still the case in practice. A basic forecpat or strtctureis developed and projected, and additional Informat!.n is fitted into theresult. Modifications are made in successive rounds. 
The Basic Method, applied without much elaboration or addition oflabor market and educational supply Information, is illustrated in thework of Platt, Loeb, and Davis in Chile (1964). This work is used as afirst case example in the accompanying volume on methods. Workdone by Charleson and Davis in Venezuela, described by McGinn andDavis (1969), represents an improvement over the Basic Method by incorporating (nput-output relationships of the industries and morespecific educational information. This work was still deficient inanalysis of labor market and supply characteristics. Work done byZymelman, Schiefelbein, Bakker, Davis et al. in the Dominican

Republic (1974) represents still further improvement ]n the inco,-poration of labor market analysis into projections which used the alternate 
method. 

Leicester (1971) linked manpower planning ainto national
econometric model, and Purkiss(1970) developed a model for manpower planning within industries. Smith (1970) and Clough (1974)review these and other model developments in the United Kingdom.
Thias and Carnoy in Kenya (1972), Kim in Korea (1973), and Dougherty (1971), using Colombia data, attcmpted to link rate-of-return and manpower planning and bring andthus price wages inlo supply
demand forecasts Conceptually, models which link manpower projections to rate-of-return anlysks are superior to manpower forecasts
without rate-of-return analysis In practical planning applications,
however, the ana ysts have ha.J to make hbroad assumptions to getaround the problem of missing data Reality has been sacrificed, and
the models have not served for policy planning applicalions.


Among the more iecent applications, the work of the World Bank in
Saudi Arabia should he noted 
 The World lhank group has developed acompound manpower require ments and educational planning model
which link; model +iocksthat cover 
the current workforce stock andwastage over time, manpower requirements forecasts, and forecasts
of the supply of education-training 
programs The requirements andsupply forecasts are compared, forign imports of labor req'lirements 
are estimated, and supplies vdu, ated and ta,mwd national manpowercan be allocated under varying sets of prior it iu' The linking of manpower requireme.nts and e('ucathonal supply forecasts incomprehengive and corn)oun(d Ilanning iodels is dealt with in detail in Velure 
111.

The nialpowel foirenaits in c(o0 pitvhvnri- nr Wirieis ari still built onthe sanre Basic Met hod which foreca st eimplonyment by sectors and
occupations atcordhng it growth in andproduct productivity.
model does not es aiu, 

The 
the limit ation of having to assume fixed coefficients to reflect occupational and oducational distributions. Nosyotematic mehlin(o really escapes this problem, although the 
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modification of the coefficients by additional analysis and market information lessens the problem and imnroves the eatinkais. Nor does 
any method escape the criticism that conditions change and forecasts 
can be wrong after a few years of elapsed time in the real world. Thisplagues all forecasting methods, and not manpower planning alone.
Yet, forecasts have shown some agreement with subsequenl events.

Assessments of the state-of-art in manpower forecatlng indicate
that some forecasts do have reasonable accuracy - that is,forecasts do agree with the way things come 

the 
cut at some future date.

To check manpower estimates which were being used as targets in acomprehensive planning model, Chilean planners assessed several
past manpower forecasts and found that some of the forecasts wereclose to subsequent developments (Schiefeibein and Davis 1974). It has
been mentioned that this does not demostrate that things came out asthey should have or that the manpo%%er requirement forecasts had any
d&sirable effect on developments

The U S Bureau of Labor Statistics, in an attempt to assess the accuracy of its own manpower projection%, has evaluated the ten-year
foretasts from 1950 to 1960 (MlLS 1974! Of 108 occupations, only nine were dead Arong, another 21 were substantially off, but in the
predicted direction (g~enerally becaiuse o! un1(d -r-estim ates of thegrowth rates in expantding sectors), the re wining 77 were basically
accurate In tht United States, ina1poci- plinning has been suppoi tedtinder recent legislationespecia ly ('E+'l', (Corn prehenmiv, Employ
ment an(lTraining Act of 1972) ('LI A uses rnailpo ei analysis In thedevelopment of vocational education and tirahiing p Iograih, , for areasand locahtie 'ilheie hias b)een les interest In Ina npovs er forecasting at 
the national level, as in (leveloping ( ou1ttties, but activity has icieased rapidily at state anld loc.il pi ogia levels inlti the' Uteld States Thetre 
has been national level ,upport for improving Ilienethodology aind ex
changing info(in)ia'n dj1 ass
and iice

The alplic.1ioi (if nimi.po4,cr lIinhit
varied inldeveloping conlll't. has been %o kid(icead andll,lii i dmffl(ilt to ,assess,its overallvalidity id efulg,,, I% iniif,c,1ble die vtte T[haiaind arebalanced h fai4' lom, , un, f i Wal , xIi hinh, tliei ale contrasltingd,xpfrin( sle, and. nt,ite at(n, IhI exele(ce has been 

pronising in ]at aIuvV, til 15ti'I11%,ISilt Arabia, and discourag
ing in lI Sal vadoi 

There i,stffl it c .n N ,nitwe1,d1wIIhat it h a s, - sst, e,d iii m I+,i I ~o iii alles%,Si ii n o er planning %ool 4 o i+o mullp l aInnin g ,ndevelhopin cisti lileiwt 4 d o, sIanptntplanning iv rireii-nsdev in the i1td .In1ee to steadyi l eaing ins1tle,' 4hNliri bet 
othr I tv c ihitd a d i g ii (Ig emIS to 

II S ('Shi, ld for bIi0 l lI bein creaing,o lseif-llyI 11()ii level anWalysi4 'If e'1iuielnentb forspecial ,e tmui,5l(1h as+heoith, ke indust h.vvanld lnsi,111 agriitshre, 
for special localill , ,1('h as Iegional, statr aid local azea%, and for 
speial institutional aLimplcid1( progi ais 
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3.0 Alternatives to Manpower Planning 
Before speculating on the reasons for the persistence of manpowerplanning, in the face of weaknesses in the theory and methods, andcriticisms of the results. it :s worth noting briefly that there arealternatives to manpower forecasting. These alternatives can help toadjust the supply of education and training to the demands of the 

economy. More accurately stated, there are mechanisms for improving the fit between education and work. Improving this fit is the main 
purpose of manpow..r planning in education.

Adjustment mechanisms can be itpplied to both the demand and supply side of the fit, and some policies can affect both sides simultaneous
ly. Nonformal education and training c?,n, in theory at any rate, adjustsupply to changes in demand in the workforce, cut down lag-time between trainIng and employment, end be desigend to fit the work so thatperformance required in the job 's the outcome of the training. On therequirements side, Jobs and work can be rationalized and reshapedWork has been shaped to fit workers where there has been mobiliza.
tion as in China, and in England, Russia and United States. In trainingworkers for new enterpris,; in developing countrit, , and for dams andother lirge infrastructural projects, workers have been altcd to jobs,and jobs have been charged to fit workers The work processes can berationalized ani simplified and can be redesigned to fit the knowledge,
skills, and capacities of the workers. The training can be redesigned
accordingly.

Adjustments can ako be affetied by ptice and wage changes,
sometimes under policy control and sometimes not, that will serve tomodify balances in supply and demand Retraining, on , -,d off the job,
and employment ,apport tfforts, which cover dentification of jobvacancies, informatin on vacancies, and suppoit for entry, r1.obility,
and reiocation, can also affect demand ani supply adj!istnlents. (Notethat these effoits often are pait of mianpowcr analysis and planning
through estaibliRhmrent mrveys laborand market analysis ) Worlcounseling along with job support, and educational counseling alongwith scholarship or otfhfir subsidy programs, can also affect supply.The provision of edi, iion anti training that prepares future workers
to adapt to changing ".t k requirementk !,a, been an age-old fln of

general and basic eiucatlion The notion 
 ias been furtht r developed
recently within vocational idtic ation through traiuninug for jot) families,or cluste, s, thus ic'va ing the anoflex1)ility adaptability of the
trainee and worker Ii, 4,Ulpilment ba'ic p1ieparation aid tiaiing,programs offer hntvrnittnt tra inig andt rf training over I Aorker's
work life and carver With ,all the adjustments of the demand and hupply sile a viallahh,, it seeimli reasonable to wi'k why manpower planning,
based am it Ikol long range forercatis and theefote vulnerable, Is used 
at all. The closing nections of this chapter will advance moie opinions 
on this, 
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6.0 The Reasons Why Manpower Planning Is in Demand, and 
Sometimes Used and Useful 

The manpower requirements approach to education planning is in 
demand. Manpower requirements are used to uide education plans, 
and sometimes this approach Is useful. The' .sons the approach is 
used are the following: 

Education Prepares for work. Education as a preparation for work 
may be viewed along a continuum: it ranges from broad general 
education designed to develop knowledge, skills, and attitudes; to pro
fessional educ&tion which fits people with a broad knowledge shaped to 
a pri ctice; to i ocational training which is directed toward a narrower 
banc of job pet formance requirements; and to work-based training for 
a specific task or set of tasks which define a job. Manpower planning 
helps to adjust education to work requirements at any point along this 
contimium. 

Edrcation-trainingcan enhance work performance, which in turn 
may ead to increased productivity and production. There Is enough 
plau-ibility in this assertion, despite the 'act that it has never been ful
ly demonstrated, so that policy makers can justify their investment in 
education-training on the basis of a return through enhanced produc
tivity and output Manpower planning can be used both to guide the in
vestment and to justify It by asserting the close relationship between 
education and productivity 

Education can be used to certify workers for occupational member
ship. This certification seems more efficient, effective, and at least 
as ethical as any other known basis for ascribing status Manpower 
planning helps establish andl regulari7e the relationship between 
education and occupation, and can be u, d to improve the fit between 
the two, 

Manpower planning asserts a straidhiforwardrelationship between 
workforce requirements and education-training programs l)espite its 
weaknesses, the method can be understood by dccisioi, makers, ex
plained to the public, and used as a basis for justifying in.estment in 
education. Manpower plans are understendable to clients served ty 
public education programs 

6.1 A Sunnari'('emient on Manpower I'lam, and lducation 

Manpower planning is sought after ,,n(d sometitnes used as a basis 
for justifying investment in educaion because there is a generally ac
cepted rationale which asserts the relationship between education and 
work. On the dernand side, emioloycrs require certain levels and kinds 
of education, and on the iupply tide, programs are designed to prepare 
for profession,%and occupations Employers may use educition and 
training as a credentialing and selection device, as a.,erted by Berg 
(1970), Or education may promote social docility a the U. S. Marxists 
(Bowles 1979) assert. Or education may not develop work skills but 



rather work habits and social discipline. None of these views counters 

a perceived relationship between 
the basic argument that there is 

education and work. There is also a generally accepted, though not 

clearly demonstrated, relevance of education to enhanced productivi

perceived return tc education at 
ty and production. Hence the'e is a 

the level of both the society and the individual, and manpower plann

ing asserts this relationship. Lastly, manpower analysis deals with the 

education-work relationship in an understandable and plausible way. 

For these reasons manpower planning is in demand, and manpower 

planning is used. This does not prove that it is useful for improving the
 

fit between education, work, and production, although it does suggest
 

that it is useful as a ratlonale for decision makers who must justify in

vestments in education.
 
Some professions do relate directly to specific education programs,
 

and manpower planning can address these with less uncertainty, and 

sometimes improve th,; fit between education and work requirements. 

These professions in developing countries are often the higher-level oc

scarce resources It may 
cupations that are key to development. With 

be helpful for decision makers to know how well the education system 

:s preparing people for key occupations. The professiluns may also re

quire a very long preparation time, and manpower forecasts and plan
of having sufficientthe importance

can help by demonstratingning 

lead time.
 

Manpower forecasts can also show that the education and training 

system are preparing too many people for these professions This may 
is wrong if it takcs 

do no harm if resources are sufficient, but it 

from other groups Manpower planning can equally well be 
resources 
applied to improving equity in allocations, an obvious example being 

that in which a government provides a heavy subsidy in higher educa

tion to privileged classes on the basis of meeting key manpower needs, 

time denying these resources to the basic education 
and at the same 

Manpower planning has been 
and training of less privileged groups 

used to show this ()ominican Republic 1974). The fact that manpower 

planning does not always address these issues does not suggest that it 

It has sometimes been used t( raise these social equity issues, 
cannot 
but even when it reveals these inequitlet', nothing much may be done to 

In this regard manpower planning is no minre ef
change the situation 
fective than any other social planning approach 

also ix' useful for indicating shortage, in 
Manpower planning can of neec.ed

stimulating the development
areas and forcertain skill ad.u tmcnt mechanisms In 

There are, however,
training programs 
addition to manpower planning and training that can improve the fit of 

manpower requirements and training, in the short run, for lower-skill 

occupations 
Manpower planning cn also be useful for assessing the feasibility of 

planned economic growth, for probing structural employment prob

and for indieating Imperfections in labor markets, This is less 
lems, 
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directly related to education and is often outside the area of concern or 
competence of education planners.

Manpower planning can also serve to create an aura of economicvalue for general education and thus attract allocations to educationthat will serve cultural and social, as well as narrow economic ends. Itis not mere cynicism to use manpower planning to justify increased investment in social services, including general education. It may be in
efficient, however, when the Investment is excessive, to the prejudiceof other needed investments. Manpower planning can help in making
this contrastive assessment. 

Manpower planning can also improve educatioh and training by providing feedback signals that guide the developers of educational
policies and programs. Employment and successful job performance
are the true criteria of sucessful training.

The fact that manpower i'anning does not always serve such uses,that it sometimes can be twlted to serve precisely the opposite ends,does not destroy the argument that it can serve and be useful. The same perversions of results to unwholesome or useless ends is possible,
with any analysis or planning approach. It is not a feature unique to 
manpower planning. 





CHPTER 5 

The Rate-of-Return 
Approach te 
Educational Plsnning 
MARITZA BAItRIOS AND RUSSELL G. DAVIS 

1.0 Introduction 

The basic approaches to educational planning at the national level 
are said to be three: (1)Social Demand; (2) Manpower Requirements; 
and (3) Rate of Return (Blaug 1967; Psacharopoulos 1975). Of the 
three, social demand is the traditional and near universal basis of 
educational development. Experience suggests that school systems 
have developed primarily in response to social deinand, whatever 
educational planners claim (Davis 1969). The Social Demand ipproach 
has been examined in Chapter 3. 

Manpower planning is the favorite approach of planners in the field 
- if the amount of time and effort devoted to manpower analysis in 
studies and plan doe'ameats is any measure. How often manpower 
plans are followed is another matter. This issue was dealt with in 
Chapter 4. 

For the past ten years academics and economists of education have 
favored the rateof-return approach (B!aug 1969). Rate-of-return 
evaluates education as ?n investment which increases earnings. The 
economics literature until recently has oeen filled with rate-of-return 
analyses, sometimes addressed to edi cational development planning. 
but often appearing as free-standiig research efforts. Blaug and 
as'ociatcs have made such studies in India (1969); Carnoy has been an 
indefatigablc producer !n Puerto Rico (1972), in Mexico (1967), and 
with Thias in Kenya (1972), and Psacharopoulos (1973) has tracked 
down, catalogued, and compared more than a score of tber4,,v studies. 
Davis, in a paper delivered to OECD (1969), and Psacnaropoulos 
(1975) have expressed doubts that rate-of-return has been used to 
guide planning. Meret (1966) criticizes the method. Other economists 
have expressed doubts about the entire approach (Vaizsy 1972: Robin
son 1971). The answer r,.ms to be that rnteo f-return has been used 
somewhit less than m, ,power planning, which has been used less 
than social demand, which probably was tiot conxciously used as it 
planning approach at all. School systems may simply have expanded 

$1
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in response to social demand. Neveftelegg, the fact isthat rit-return studies have filled the literature and shaped the views oftional planners; and duc aon a few occasions may have had some influence on educational plans. 

1.1 Cost-A.Ienefit Analyis of EducationasanInvestment 
To evalljate education as an investment, the total educational costsare compored to the expected stream of future earnings of those whocomplete an educational program and enter the workforce. The comparison is rade in three different ways:1. By calculating the internalrate-of-return.This Is the interest ratethat equates the present value of the costs with the present value of thebenefits (earnings). This rate of return can then be compared with analternative rate yielded on other investments, for example, from in.-vestment in some form of physical capital. This internal rate as shownfor a given level of education, would be: 

L 
 L 
t
tl + i)
 -- 0 ,where (1)

t~l (1+1 j)t 

B=the benefits, usually the earning summed(L) of individuals with a given level of education. 
over the work life 

C-costs, direct and indirect (earnings foregone) of the given levelof education. 

i=IROR, the rate of interest that makes the discounted benefitsand costs equal. It is solved for by trial and error here. 
Internal rate-of-return analysis is usually applied to a comparison ofthe net benefits (earnings minus direct and indirect costs) of two successive levels of education. The earnings, net of costs, of workers witheducation level Sare compared with net earnings of workers with level
S-I (a lower level). The interest rate which makes the two earnings
equal is the IROR, and represents the return on the investment in the
additional education S.
2. By calculating the net present value (NI'V).This entails discounting the net of benefits over costs, by using the yield on physical capital
or on other socially determined rate as 
a discount factor. The ratechosen for comparison would be used to discount first the benefits topresent value and then the costs to present value and finally to compare the two discounted present values: 

L 
 L
 
compared to C(

using the rate /chosen tult a o+tteon the basis of other investment yields. 
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The costs (direct and indirect) may be compared to the benefits In 
each year and discounted, in which case an equivalent formulation 
would show: 11 1 

L Bt --Ct 
L (3)NPV = t 

3. By calculating the benefit-cost-ratio.This ratio is expressed as 
follows: L 

L t
 

t~ (1 + j)t 
(4)B/C = L Ct
 

t=1 (I + W~ 

The cost-benefit approach is based on a assumption that the analyst is 
maximizing sonle outcome, as for example, Gross National Product. 
The appr-oach i equires that costs and benefits be expressed in common
units. 

In all three cases, the analysis of costs and benefits produces a single
index which enables the decision maker to assess the relative
"profitability" or attractiveness of alternatives. Internal Rate of 
Return (IROR) does not require an arbitrary choice of an outside in
terest rate, as is the case with Net Present Value (NPV). The internal 
rate is derived as a result of calculations based on the comparison 
within the given context. Therefore, it is possible to make compari
sions of the IRORs among programs even if there is still uncertainty 
about the return from alternative investments. 

To summarize: Rate-of-return-to-education refers to marginal com
parisons of schooling. The net benefits (earnings minus costs) of peo
ple having schooling level S is compared with that of people having 
schooling level S-I. The internal rate-of-return is the rate of discount 
that equalizes the earnings (net of costs) of workers at the two suc
cessive levels, and it is expressed as an interest rate. 

Both costs and earnings can be viewed from both the private and 
social points of view; we could speak of costs and benefits to those who 
receive the education, amWalso the costs and benfits to the communi
ty. The problems to which private and social rates of return are 
directed are usually very different. In terms of program evaluation 
and educational planning, where the concern is rational resource 
allocation on the basis of profitability, the relevant rate is the social 
rate (SIROR). The private rate (PIROR) is ,; measure of the economic 
incentive for individuals to take more or less educat!on. PIRORs help 
to explain the individual demand for additional education, The so
called social demand for education is never free from the economic in
fluence of the Individual demand for education. in edueationa' plann
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ing, rate-or-return analysis Is most often applied at the systems-wide
leVel of education, in order to evaluate the investment in an entire level 
or stage of education, such as primary, secondary, or higher. The notion is that the rate of return can be used to guide broad policy andplanning choices about allocation to an entire level of education. Present value and benefits-costs comparisons are more often applied toevaluate investments in specific projects, programs, or institutions.

According to the "human capital" hypothesis, the act of attending aneducational program will add value to a person's potential contribu
tion to the economic system. Part of the observed differences in earnings represents increases in productivity as a result of education. Intheory, some part of the productivity Is attributable to learning thatresults from schooling. Investment In education is seen as a device forraising productivity and speeding economic growth. Therefore,
economists who follow a human capital approach concentrate on themeasurement of education as an investment in a producer good, via
the calculation of the rate of return, using differences in earningstreams as the benefit of the program. Calculation of the SIROR isviewed as a criterion for deciding how much of the nation's resourcesto allocate to education and how best to allocate these resources within
education. Hence it is sometimes used as a basis for plann'ng. Therelationships between educational costs and benefits can also be used 
to assess how effectively present resources are being utilized.It is important to distinguish between rate-of-return estimates forthe evaluation of investments already made  ex-post analysis- andestimates for the purpose of planning - ex-ante analysis. Manystudies of the rate of return in education have utilized ex-post information to recommend the reallocation of resources in the future. Aspointed out by Psacharopoulos (1973), estimated rater of return are used "...either in an ex-post or ex-ante sense according to the author'sconvenience or in order to solve the problem at hand". The distinction

between ex-post and CA-ante calculations and the underlying assumptions and necessary conditions for the use if IRORs estimates as either
evaluation or planning tools have not been made clearly explicit in the 
literature. 

When the SIROR criterion Is applied to the evaluationof an Investment in education the following assumptions are made: first, part ofthe observed differences in earnings by educational level or programrepresents the net effect of education; second, education increases theproductive capacity of the individual, and the earning differential 
measures the net marghtal social benefit of the differential of educa
tion; finally, earnings in fact reflect real relative scarcities of the pro
ductive quality of educated labor.

When SIROR estimates are to be used for planning,the relation between earning differences at different education levels and the rate ofexpansion of educated manpower must be kilown. To apply rate-ofreturn estimates to the future (ex anxe) requires the Introduction of de
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mand functions for various categories of educated manpower, takinginto account labor supply, sectoral growth of the economy, and technical change. This would require, f not a dynamic model of theeconomy, at least the integration of the two approaches, rate-of-returnand manr iwer requirements planning. In the absence of any information about future developments, if planners use ex-post IRORs, theyare assuming that relative wages will not change over time. Ineconomic terms this means assuming that the demand for educatedmanpower is infinitely elastic at the prevailing earnings levels.In applying the rate-of-return approach, the object of planning is toevaluate how effectively present resources are being utilized and todetermine how they might be put to more efficient uses in the future. Inthe manpower requirements approach, the objective is to project thequalified labor required to achieve the economic targets. Both of theseplanning approaches attempt to link the development of education tothe development of the economic system. The two approaches have acommon aim: the maximization of GNP. Therefore there can be nocontroversy about the basic purposes of the two approaches to planning. The debate can only be between the different economic assumptions which underlie the two different planning methodologies; that is,the two approaches represent different pictures of the economy.
The rate-of-return approach has 
a neoclassical view of the educational system and the production process. In this view there is considerable substitutibility in the workforce. Workers with differenttypes of education can fill different occupations, and there can be different occupational structures and mixes in the workforce. What is fixed and significant is the amount of general education (knowledge).
Outside of the world of tne economist this is the idea of the mandarin,
the Renaissance man, and the liberal arts graduate. By contrast, the
manpower requirements approach takes a 
 Leontief-type view of an
economy with fixed input-coefficients. Workers with a 
specified type
and amount of education are required to fill specific occupations, and
there is a relatively fixed occupational structure determined bytechnology. This is a specialists's world, and education and trainingmust be planned so as to produce thee required specialists.Both characterizations above are extreme, and the contrast is moretrue of positions defended in academic debate, rather than in planningpractice. Manpower requirements planners do not treat education andoccupational structures as rigid; nor in those instances where rate ofreturn has been proposed as a guide for planning has the notion beenadvanced that there is perfect substitutibility among workers with agiven level of education. Lately, there have been attempts to bring thetwo approaches togefther, by theoretical exposition, as In Daniere(1965) and Woodward (1974), and in research studies by Thias and Carnoy (1972), Puntasen (1973), and Freeman (1975b). 
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1.2 General Issues Raised by Rate.of.Return ResearchApart from the question of the direct applicability of rate-of-returnanalysis to planning and policy formulation within a given context, theresults of rate-of-return research raise cei tain policy issues that maybe of general interest to planners.Table 5.1 presents the results from different studies in developed anddeveloping countries on the returns to investmentseducational system. A formal comparison of these studies is impossi
in the formal 

ble because the IRORs results from different assumptions about individual ability, socioeconomic backgroind,unemployment, and direct and indirect costs of education. The pro
economic growth, 

blem of comparability of results is compounded because of differenteducational structures and schooling years. In some cases highereducation refers to a period of liberal education at the undergraduatelevel; in other cases, for example, in thMehigher education refers to 
Latin American countries,aNotwithstanding terminal level of professional training.these limitations and noncomparabilities,broad generalizations can be made. The following patterns, previouslydescribed by Blaug (1970) 

certain 

and Psacharopoulos (1973), emerge: 
- The IRORs decline by level of education; the average social ratefor primary education is 19.4% (excluding rates reported to be infinite), for secondary 13.5%, and for higher education, 11.3%. Privaterates also decline by level of education in the case of primary andsecondary education (23.7% and 16.3%, respectively).- Social rates on elementary

reported and secondary educationto be higher arethan the yield of alternative investments 
Physical capital. 

in 
- Fourteen cases show higher return for men, while the remainingseven cases show higher returns for women. These results indicatethat the difference between the earnings of more and less educatedwomen is smaller than the difference between earnings of more and
less educated men. They say nothing about differences between earnings of males and females. In all the countries,
make on the average, menmore thaneducation. women from the investment in similar levels of 

- Private rates of return are about 3 to 6 percentage points nigher
than social rates. The difference between rates is more pronounced in
L)Cs, especially at the higher education level. In LDCs, governments
carry more of the costs of higher education. Private rate of return Ishigh because the university education of more affluent groups is subsidized by free, government supported programs. The use of thedivergence between private and social rate of return to demonstrateinequity in allocations to education will be dicussed later.- When rates are available for the Bachelor, Master, and Ph.D.,the order of ranking Is B.A. -> Ph.D. -.NA. Evldence about the 



Table5.1 PrivateandSocial Ratesof Return bv EducationalLevel andCountry 

Elementary Secondary HigherSample Schooling Schooling Eda--ion 
Country Author(s) year Private Social Private SocialVenezuela Shoup (1959) Private Social
 
Puerto Rico Carnoy(1967) 

1957 - 820 18.0 170 27.0 23.0
i959 -100 17.1Mexico Carnoy(1967) 1963 
23.4 21.7 27.9 16.5320 250Colombia SeOiwsky (1968) 230 17.0 29.0 23.01966 - 50 0 40 0Chile Harberger & Selohsky (1966) 1i959 - 24.0 
32 
-

0 24.0 15.5 8.0
 
Brazil Hewlett (1970) 16.9 - 12.2
1962 11 3
Greece Leibenste~n (1967) 

10.7 21 4 17.2 38.1 14.51964 -Turkey Krueger (1971) 
- 5.0 3.0 14.0 8.01968  -India Blaug et a'l 1969) 24.0 - 26.0 8.51960 24 7 20.2Malaysia Hoei r (1970) 19.2 16.8 14.3 12.71967  9.3Singapore - 12.3 - 10.7Clark & Fong (1970) 1966 - 6.6 20 0The Phiipines De Voretz (1969) 17.6 25.4 14.61966 7.5S Korea Kim (1968) 7.0 28.0 21.0 12.5 11.01967 - 12.0Thailand Blaug (1971) - 9.0 - 5.01970 56.0 30 5Hawau Psacharopoulos (1969) 14.5 13.0 14.0 11.0- 100 24.1Nigeria Hinchlife (1969) 

1959 5.1 4.4 11.0 9.21966 30 0 230Ghana Hinchlife (1971) 140 12.8 34.0 17.01967 24.5 38.0 17.0 13.0 37.0Kenya 16.5Thias & Carnoy (1972) 1968 327 21.7 30.0Uganda 19.2 27.4 &8Smyth & Bennet (1967) 1965 - 66.0Canada Podoluk (1965) - 28.6 -- 12.01961  -Great Britain Layard et al (1971) 16 3 11.7 19.7 14.01966  - 6.2 3.6Norway Aerrestad (1969) 12.0 8.21966 -Sweden Magnusson (1970 - 7.4 7.2 7.7 7.51967  - -Denmark Hansen (1966) 10.5 10.3 S.21964  - -The Netherlands De Wolff & Ruiter (1968) - 10.0 7181965  - 8.5 5.2Belgium Desaeyere (1969) 10.4 5.51967 -  -Germany Schmidt & Baumgarten (1967) 1964 - 17.0 5 - - -Israel Leibenstein (1967) - 4.6 270 16.5Japan Bowman (1970) 
1958 6.9 6.9 8.0 4.61961 -New Zealand Ogiluy (1968) - 6.0 5.0 9.0 6.01966  - 20.0 19.4 14.7 13.2 

Soau-ces: Compiled from Psacharopoulos (1973). Table 4.1 and Appendix C (pp. 166-172). 
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returns to different fields of higher education is scanty, and no sI!idgeneralizations cal be Mude. 

2.0 IssuesRoisedConcern ,g the Basisfor IROR Estimates 
Six major objections are directed at analysis of rate of return to investments in education. Mosk of these objections apply only to thecalculation of social rates of return.First, rate-of-return analyses in education usually take the difforence between the earnings of ,nore and less educated individuals asbenefits attributable to additional education. These differences couldjust as well be attributable to other factors, such abilityas andsocioeconomic background (Renshaw 1960; Bowen 1964). The earningsattributed to schooling may derive from experience or training on thejob (Sobel 1978). 

ween 
The human capita) hypothesis of a connection beteducation and higher earnings through increased productivityhas been challenged and the theory branded as the Great TrainingRobbery by Berg (1970). Many have arbued that higher earnings are aresult of the "credential" or "signal' provided by the educational 

establishment. 
Second, RORs assume that wages are a valid measure of productivity. If the calculated rates of return do not reflect real relative scarcities of productive qualities of educated labor, then the usefulness ofthose rates for policy making is called iro question (Eckaus 1973).Market imperfections make earnings a poc,.r measure of productivlty.In many LDCs, monopjly elements, tradition-bound wage structures,and excessively high credentials required f(,r a given job distort themeasurement of the economic pay-off of education (Bowen 1964). Thestrongest objection has been made by J. Vaizcy: "There is nonecessary validity of income distribution at present as a system ofreturns to effort, talent, merit or skill; the wage system is in fact, asystem of administered prices, not market prhes. Therefore thesemeasurements are measuiing imperfections xv serious inas to
validate the results if they are used to estimate returns to education"


(J. Valzey 1970: 142).
Third, IROR measures the profitability of past levels of investmentson the basis of the present relationship between supply and demand.The rates may measure the returns to Investments already made, butthey may not remain valid for further investment since both wage lifferenlials and costs are tolikely change over time, I1OR0 ascalculated can serve as a basis for future plans and policies only if thepresent relationships between supply and demand Is maintained into 

the futureFourth. the use of earning differentials as a benefit overlooks the impact of unemployment and consequently overestimates the profitatbili.
ty of Investments In education. 



Fifth, social rates of return are consistently underestimated because no allowance is made for the consumption benefits of education, or thepolitical, social, and psychelogical benefits of having an educatedpopulation. Increased earnJngs are less important than indirect orspill-over benefits such aq income redistribution, increased socialmobility, improved political leadership, favorable changes In attitudesand values, and the intellectual and moral development of the popula
tion. 

Sixth, by taking prices and income data as "given", the planner accepts as given the existing, and often bad, distribution of property,wealth, and income, as well as the existing distribution of workforcepositions. These parameters condition the value of estimated IROR 
(Chamberlain 1969).

The next section will examine the conceptual and methodologicalissues in estimation of benefits and costs. The analysis will focus onhow different authors have responded to the major criticisms and onthe adjustment aad assumptions !-itroduced into the calculations of
particular studies. 

2.1 Methodological and Conceptual Issues in the Estimation of 
Benefits 

The private benefits from higher education are the increased earn
ings, after tax deductions, which result from a college degree.Specifically, this refers to the difference betw,,en the earningsfrom a job requiring 

net 
a high school educo tion and the net earnings from a job requiring the completion of higher educa,,tion The social benefitsare the sum of the private benefit. plus tax payments associated withthe additional earnings. (Social benefits may also include '"external"economic and noneconomlc benefits which the individual cannot cap

ture.)
Age-earnings profiles are often based on cross-sectional data, andthis fact ma affect Oe results. Cross-sectional earnings data are datagathered at one point in tine. i'llw earnings of people with a given levelof education a-e calr:lated for each age group - for example, fouryear-college graduates in the 20-24 ige group. The earnings of fouryear-college grvduates in the next age-group, 25-29, are thencalculated, and so on through the age groups in the work force. Theearnings of the succe,',,ive 1,", greilips are then spliced together toform, or simnaite, a longti dinal or lifetime earnings profile ofworkers with a given level of education Note that because this profileis built up from cross-sectional date, it Is not hased on the earnings ofthe same r. ')pIe or even tile same population cohort. Age-income profiles based on cross section samples reveal the following

characteristics (llhaug 1970). 

-- All proflhs, irrespective of the years of schooling or level od 
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education attained# increase with age up to a naxiimum pointdomewhere after the age of forty, and then level off. In Some cases they 

- The higher #he educational attainment, the steeper the rise in 
earnings throughout the early phases Cf working life, and, usually, the 
higher the starting 

salary.The higher the educjtIonl attainment. the later the Year at which
maximum earnings are reached. 

The argurnent is made that cross-sectional 
affect 

results and that lifetime earnings should be based on the earnings of
 
cohorts of individuals. 

data the

with data gathered i,a
Which means data gathered over time (Eckaus 1973).

longitudinal study,
The users of cross-sectional data support their methodology with the
 
following arguments: (1) evidence from longitudinal Studies is rarely 
available; (itcross-sectional data (unlike true series data) 
from the influt.nce of the business cycle; are freevide estimates of earnings in 

(iII) 
money of 

tile data implicitly proconstant Purchasing Power; 
(iv) the average student forms expectations of future eirnings by comamounts 
paring the 

of 
present earnings of adults at different ages with variouseducation;

longitudinal (v) both cross-sectlonalstudies have the same earningsproblem andknowledge to the ex-anteestimtion of applyingBecker (1964) ex-postof the future.files for some 
suggests adjusting cross-sectional age-incomeremoves prothe decline 

average rate of growth based on past experience. ThisThis adjustment is a partial solution at 

at older ages observed in cross-sectional data.economic growth, the rates can show the future yield of a given educa. 

best. Even when corrected fortion level, only if the demand and supplyamounts and types of education of People withLimitations in the method 
relevant 

are 
grow at the same rate in the future-Sometmes not clearly laid out, 

Policy makers are left to make their own interpretations. andpared among themselves, tie finally adjusted rates wil s)ow at which 
"When comlevels educational expansion is economicallyfamily and governm points of view 

best Justified from thee n t In Present circumstances,,
(Thias and Carnoy 1972-63).Clearly, the results are phrased so as to in
fluence policy planning. But, as with 1lmost all policy research In the 
world, it is almost never possible to judge whether policy is actually aft 
fected by such statements.
Many I1OzR stuiles make policy recommendations, 


even when the 
assumption of infinite elasticity of substitution between different types 
of educated labor is difficult to support. Plans based on ex-Postrates of 
return, despite correctionssatisfactory, when for productivity increases, may be unl1tolt is applied in an cconomy which is undergoing 
changes in technology and in the occupational structure of the labor 
force, Plans and policies based on iltOit estimates must be supported 
by additional information about future demand and supply conditions. 
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Thus, the third general critique of standard rate of return analysis 
that it measures past investments - is applicable. 

2.2 Adjustingthe Education-EarningslRelationshipforAbility 
Private and Llocial rates cannot be b-ised solely on age-earninj dif

ferences. There must first be adjustments to correct for the influence 
on earnings of ability, socioeconomic background, unemployment,
labor force participation, and hours of work. These adjustments to the 
benefit side of the calculations will be reviewed. 

educated workers are more likely than uneducated workers to have 
superior ability and social background. Thus, earning diiferenti Is 
cannot be used as a measure of the pure effects of education. In1932,
Denison in his study on the sources of economic growth in the United 
States introduced a factor of .60to adjust earning differentials and thus 
use earnings as a quality of labcr index. Later, using data from a study
done by D. Wolfe and J. Smith, Denis-a estimated the 67% of the earn
ing differential was due to education (Psacharopoulos 1975). Several 
studies reviewed by Becker (1964,) suggest that roughly two-thirds of 
earning differentials of educated workers cana be explained by their 
education l1a.ed on these results, many empiracal estimates of the 
IRORs have adjusted the age-earning profiles by multiplying each dif
ferential by a coefficient of 66. This factor has been called the Alpha
Coefficient The quantity (1 - alpha) is a catch-all factor for
''everything else", other than education, that causes earnings to dif
fer. 

The development and use of the Alpha Coefficient, and similar ad
justments, respond to the fact that relationship of education and earn
ings are influenced by effects of ability A portion of earnings is not, 
therefore, attributable to education This Issue has been dealt with in 
various ways in rate-of-return studies 

- The rate-of-retui ie'sults are ieported without adjustment by
Hansen (1963) 

- Becker's (1961) adjustment coefficient of 66, or some other Alpha 
value, is adopted and applied 

- The rtport of the results is qualified by mentioning that it Isreasonable to make an adiustmert in interpretation, and this is 
left to the reader to make (Carnoy 1972). 

- Adjustments are mad( Iy retabulatlng, Essentially, this meanscomparing the earnings of workers at two different levels of 
education, after retabulating to get comparable average IQ's.Earnings of college graduates are compared to earnings of high school 
graduates with the same wiverage IQ 's 

- Multiple regression analysis Is used to separate out the "effects ofability" on earnings from the effects attributable to educatior. 
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Both "effect" and "ability" require comment. An IQ measure is 
'At and, of course, this is already confounded by ef.ed for "ability" 
fects oZ education. Multiple regression can also be used to separate
the effects of social class and other relevant variables. The term"effect" also requires comment, because unstandardized regres
sion coefficients measure a relationship which may be either 
cause or effect. 

- Sometimes IROR results are presented '-.;J;hut adjustments, and
comparisons are made with results ",,ich assume different values
of the "Alpha", or adjustment coefficient (illaug et al. in India,
1969). 

In summary, it seems plausible that ability does affect the 
education-earnings relationship. Adjustments are made; adjustments
are approximate; and this should be kept in mind by planners who 
would use IROR in their work. 

2,3 Earningsand DiA rrencesin l'roductivity: 

Another objectiou to rate of- eturn analyses is that earning differen
tials do not adequately measure differences in the productivity of the 
workers because of imperfections in the labor market. Monopolies,
marketing arrangements, union A.'tivity, government employmat 
criteria, minimum wage laws, subsidies, reg-,'ectd payment scales, 
all introduce distortions that cause wages and salaries not to reflect 
true labor productivities.

Various attempts have been made to adjust for this in IltORt studies 
Psacharopoulos (1970) attempted to estimate social rates of return on 
the basis of shadow wages from the dual of a linear programming ex
orcise. Woodhall proposed calculating different rates of return on dif
ferent ar1'Iumptions about marginal productivity and relative wages 
(1971). The general belief seems to be that though the matter is serious 
it does not destroy tihe validity of the rate-of ret urn roncept. 

2.4 The Etfhct.s ot('rdttiiialsand .creeniimg on Returns to Education 

It is arguedtthat eariingr diffferences 'y years of tichooling represent 
not the product of schoo;ling but rather ilie fact ritat employers use 
education as a credential and screening device There is no unambi
guous answer to this screening hypothesis. Empirical studies by Taub
man and Wales (1973) suggest that sc reening might affect the social 
rate of return by as much as 50%. Layaid and Psacharopoulos (1974) 
argue on the basis of a comparisc, ef returns to people completing and 
not completing educational prograrv that the credential effect is not 
all that important. In general, the credential hypothesis raises impor. 
tant questions, and there has been no resolution of these issues in 
studies done to date. 
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2.5 OtherIssues In Rage-uj-., eturnAnalysis 
A number of otlher Issues are raised by both critics and advocates of 

rate-of-reiurn analysis: 

Adjustments for uyteneploymint 
Rate-of-return studies are based on the earnings of employed

workers, and the effecti; of unemployment are often omitted from the
analysis. Census data can 'be incorporated to adjust for unomploy
ment. 

Adjustments for mortality 

Lifetime earning,,5 profiles assume that individual workers will live 
to retirement age, Some analysts have suggested a downward adjust
ment of raten to reflect thc: possibilty of earlier death Some countries 
have work-lile tables (rat.s based on mortality and retirement) which
could be used to make adjustments. Inasmuch as educated people
have lower mortality, this adjustment does nct seem to have a very
significant effect on returns to higher education 

Adjustments to hz.ir veiirning 
Rates-of-return are las, Ally calculatid on annual earnings, and

Eckaus (19;3) argues thtai iourly earningy would be a more accurate 
measure because earninga iifferences may reflect more or less time
worked rather than enhanced earrings for time wored. Evidence on 
the magnitude and significance of standardiling earnings for hours of 
work is currently being exa mined. 

Fringebenchtsand rmn i ioney rewards 

Workers %Ith more education may receive more fringe benefits and 
non-money rewards, and there have Levn suggestions that IRORl's 
understate returns, to higher educational attainment, Data gathered on
labor markt t surveys in most developing countries would permit ad
justment for oth,,r forms of income Lucas' work (1977) suggests that 
private rates of icturn are underestimated whrn these extras are not
included In LD('s, these extra benc fit - are particularly significant for 
workers in modern sector industries, and in general for workers in the 
organized jobs of the primary labor market 

3.0 Issues lled hn the UAtiattio of ('osts 
Despite the fact that the Issues of costing are no lesiz troublesome 

than the issues of benefits, and costs often have %$Aavye fect on therate-of-return calulations, there is lev, debate 'ibout costs, This may
be because the Issues are less interesting tc economlc theorists, 
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3.1 Cost Definitkns 
In the calculation of rate of retupn, the private cos!1 of education, Include direct costs in the form of tuition and fees, books, and other incidental costs over and above living expenhes. Indirect costs include 

Income foregone (after tax).Social costs include all private costs plus Income foregone after tax.Social costs also include the expenses of operating the program whichare not covered by tuition and fees. In addition, social costs include the&nnualized value, or rent, on building and eq,'.-pment.Though complex analyses of economic benefits using earning functions have been made, the cost side of the arc'ounts has been treatedmore casually. Many questionable and arbitrary assumptions havebeen rade In 111011 estimates. Problems and costing issues are raisedby 311 the studies reviewed, but costing is particuiarly difficult in
university level programs. 

3.2 Costing Procedures(Mainly at UniversityLevel) 
The problems and issues raised in costing are the same, whether theanalysis is applied to calculating rate of return or to other generaltasks in educational planning. The standard per stuent costing procedure used in the calculation of social costs Is to tqk,- official expenditure statements and budget figures and divide the bottom line by thenumber of students in any given period. As in planning generally, unitcosting In this form may be reasonab'e for elementary end generalsecondary education, but for vocational and higher educalon, costsmust be estimated for each specific field. Disaggrevated cost hiforrimtion from accounting records is requi ed


In planning, the total costs for a project that lasts several yeas are
discounted to present value, cr an amuity factor is used to turn the
cost Into annuallied or amortized costs 
 Jamison, Kleem, ,nd Wells
(1975) show that cost estimates differ markedly, dependln 
 on whethera discount factor is rpplied to the costs over time. They apply a discount rite to the total costs, but they also state tha since the totalnumtv. o. students ever served by the project do rot use the project
for an Indefinite period, the .umber 
 )fstudeits, the denominator of thecost ratio, should also be discounted This ref.rement has not yetcome into wide practice in planning, but the ,ssue it raises is an interesting one If costs are to be discointed v hy shouldn't use or participation also be discounted?
Budget figures either at the Institutional or national level usually donot Inciude all the so(lal costs but at th, sarre time they may Includecertain noneducational expenses. Thrse Include costs for research,public museums, residential and dintng accommodations, and all expenditures that would have been mride els,. here if students were not6oinr to school. Another problem vomts in the accounting of trannfer 
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payments in the form of subsidies to local governments or private IA
stitutions from the national government. When tOese funds are spent,
they may appear again as expenditures in the local o, institutional 
budget. Expenditure data from the private and public sectors - both 
state and national - cannot be added without adlusting for transfers. 

Evaluations of the Social rate of return to different programs of 
higher education cannot be made without iIn'ormation on specific 
per student co3ts from at least a representative sample of colleges, and 
universities. This would requir- the apolication of full-cost accounting
techniques. The basic frameworks for conducting the aolnysis of cost 
and financing were developed in the National Center f r HGioer 
Education Management Systems (NCHEMS). (See, for example,
Technical Report 26, Cost FindingPrinciplesandProceduis,publish
ed in 1973). In the United States a basic framework Is provided by two 
basic documents: Interim NationalStandardProceduresfor Derivirg
PerStudent Costs in Post Stcondary Education Institution (a staff 
pap'tr put out by the National Commission on the Financing of Post 
Secondary Education); aad College and University Builess Ad
ministration (a manual nf the National Association of Coii.ge and 
University Business Officers). Full costs include not only *he costs at
tributable tn, irstructional programs, excluding expenditures in 
research and other non-instructional activities, but also some portion
of the costs of op-crating suppot, activities, and a portion of capital ex
penditures. 

The classic pwvblem in cost analysis In higher education is how to 
assign espenditures to individual programs in a multiple-program en
vironment. Joint product costs raise Issues when costs arc related to 
outputs. An example of joint product cost is the salary of a faculty
membe who is engaged in a research project that has instruction3 
and research outputs. In the case of joint products, total costs can not 
be uniquely allocated to separate outputs, and the attribution is ar
bitrary.

In order to allocate total costs amcng instructional programs and 
other activities, the standard procedure is to conduct a faculty-act'ity
analysis. The share of faculty effort to each program is IdentifiLd, and 
all direct Pnsts are assigned proportionally. !ndirect and capital costs 
are then allocat'd by using a number of criteria related to inte',isity of 
resource utilization. The cost of physical capital may be rep,vsented
by either the annual lease value or the arnual depreciatioi charge on 
buildings and equipment, plus nn imputed interest cha;ge reflecting
what the capital would earn h. some alternative use in the economy. A 
unit cost per student is finally obteined by dividin .,tal program cost 
by the number of credit hours taken 1;y studen, irolled in the pro
gram, 

Data produced by cost accounting proerduret, - esse~isily "cost 
observations" - one-time measures of program costs for a fixed and 
known educational technology. The real costs t 'education may change 
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as teachers' salaries rise or when there are changeb in educational 
technolozy. The application of rate of return in educational planning
requires the Inclusion of any predictable change in the cost side of the 
calculation. When'fscounting ovfr time, adjustments which affect the 
costs and which v'¢mur early have a greater effect on the IRORs than 
adjustments which affect the benefits and which occur hIter, 

4.1 ApplicationofRateof Returnin PolicyAnalysis and Planning 
Pate-of-return results may te validly applied to some planning

tasks, bat in other applications the validity of rate-of-return results ap
pears doubtful. A fundamental dirtinction should be drawn between 
the use of rate-of-return estimates in policy and program analysis, and 
the use of rate of return to forecast the future. The first use, termed 
ex-post, is exactly what is done with any other research or avaluation 
results in social science - findings based on analysis of conditions in 
the im:iediate past are applied to assess the present. The second use,
termed ex ante, is also widespread in social science. The application is 
often invalid, but I cause forecasts are in demand, researchers and 
planners attempt to get around the difficulties of extrapolating past
results to future conditions. These attempts will be examined later; at 
this point our concern is with application of rate of return to the Assess
ment of current policies and programs, mainly in developing coun
tries. 

In many developing countries , large share of the costs of education 
at post-secondnry level is borne by *he government. Inasmuch, 
groups from favored social and ecotomic classes are more likely to r 
through the primary, middle, aad becondarr schools, and thus be el4 
ble to enter higher education, the goverrment often pays the costs k.i 
education of those who could most afford to pay out of their own 
resources. The government provides a subsidy to the favored and the 
privaterateof return,for the favored individuals may come out higher
than the social rate of return.The PIROR', and SIROIt's diverge,
In this situation the results of the rate-of-return analysis applied 
ex-post may bc nseful in educational policy analysis in the following 
ways: 

- In Wentifying excess demand (called "social") for higher educa
tion' 

- In analysis of the distribution of burdens and benefits in educa
tion; 

- In the development of strategies for financing education; 
- In the identificatlon of shortages and surpluses of educated peo

ple, 

First, let us examine whether rate of return is ujeful in idertifying 
excessive demand for hihher education. 'Ihis demand in often refecred 
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to as social demand. Presumably, when rate of return has been used todemonstrate excess social demand it will influence politiciang anddecision makers to reduce this demand.
lu developing countries 
 wh.re public funds rdocated to highereducation could be profitably deployed in alternative ways and whereeducation persistently expands in the face of educated unemployment(the bistory of India and Sri Lanka are classic examples, but the c%,tdiltion has been far more widespread), one explanation is that privaterntes of return continue to be high for individuals even when socialrates of returns are low The reason given is that the government subsidizes the higher education costs for n.!ldle-class students. Also, withhigh unemployment the opportunity costs (wages foregone by being Inschool) are low (IBlaug 1969). In theory, analysts can use thedivergence in social and private rates to highlight this condition andthus affect policy. In fact, no such thing happens. There is no need forarcane statistics  and rate of return is not 4 tnic of the peopleconvince anyone that the use 
- to

of public funds t, i se-bsidize the highereducation of favored groups may be sociahy ro& rt.sive and economically wasteful. Other and more obvious ev,, enc,. of 'ho folly abounds.The policy of free education for the affluen~t p",cists beccuse membersof the favored groups ha'v the pov~er to maintain tieir favored status.Apart from the ecorom, returns to education, there are powerful,psychic returnq ffom educaton for individuals, cultural returns togroups, and attached status and prestige for governments; and these 
are sufficient to influence any political leader who might be persuadedin the opposite direction by divergent social and private rates ofreturn. Decision makers and administrators may deplore thedivergence between social and private returns but they will not confront the political risk of changing policies and programs based on thisline of argument.
A second claim made for rate of return is that it is use:ful for analyzing the distribution of burdens and benefits in th,! provision ofgovernment-supported education. The first two allegee, uses of rate ofreturn are similar in that they arise in the same problems of inequityin the distribution of social cervices. They are also related because ofthe fact that economically favored groups have more access to subsidized higher education as a direct result of greater acceso to thelower levels of secondary, middle, and primary educvtion requisite forestablishing the eligibility to enter higher education.Issues of equity in education and its ecenomic ,onsequences aretreated comprehensively from an economic and sociological perspectives in Chapters 8 and 9. In these studies of the equity issue, it is notapparent that rate-of-return results are used as an ilndicator of inequitable distribution of education and the benefits deriving from it.Simple ani direct analydls of andentrance enrollment statisticsclassified by the social, iconomic, cultural, and regional status ofvarious groups Is a much more powerful Indicator of inequity In the 
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distribution of education. More recently, the Gini coefficient, which is 
an index of balance in the distribution of an economic or social benefit 
within a population, has been used to highlight distributional inequities
(see Chapter 9). Rate of return Is a somewnat less understandable in
dicator of inequitable distribution than is access and enrollment 
statistics or distributional indices such as the Gini coefficient. 

A third proposed use of the rate of return ex-post is for developing
the basis of alternative strategies of educational financing.
Divergence between social and private rates, and also high social 
rates of return to certain fields of education, can give signals which 
can be used b-,- pln.ne,-s and policy makers to develop taxation pro
grams, scholarship programs, or changes in fee structures, so as to en
courage entrance and completion of some forms of professional educa
tion rather than eti~crs Maurizi (1975) and Rogers (1972) used private
rates of retu:r, to analyze the consequences of alternative schemes of 
financing education and to trace the impact of these schemes on the 
profitabll!ty of additional education. Government decisions on taxa
tion, subsidy, scholarship and loan, and changed fee structures in 
public higher education can be based on rate-of-return analysis.
Changes in such policies and programs will change costs and influence 
the demand exerted by parents and students. 

Lastly, IROR has been proposed as a basis for analyzing shortages
and surpluses of certain types of educated workers. Here, rate of 
return serves as an alternative to manpower planning. Results of rate
of-return analysis can be used to show the relative benefits of having
Invested in more or less education, but they can tell little about the
kind and amount of education required. Hence, even in ex-post terms, 
rate of return is not a substitute for manpower planning, but it can be 
used to supplement manpower planning.

Rate of return may influence individual demand for certain kinds of 
education. Also IROR's m:y influence the supply of certain kinds of
education. Therefore rate of return can be incorporated into the supply
projections of compound manpower requirements models for plann
ing. Rate of return can also be used to diagnose certain ger.eral condi
tions in the labor market, but the signals are very general. Rate of 
return can be used, along with social demand approaches, to study the 
sensitivity of enrollnent changes to changes in direct costs, changes in 
indirect cost through earnings foregone, and changes related to the 
salaries received by recent graduates. More often it is ex-ante use of 
rate of return that is combined with the manpower requirements ap
proach in planning and forecasting. 

5.1 Rate of RclurnApplied to ForceastingandPlanning 

In considering 1.he ex-ante use of rate of return in forecasting and 
in planning, another distinction must ba drawn. Theoretically, rate of 
return can be used, at the micro-level as a partial analysis technique, 
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adequate for studying marginal changes in programs. This refers toprograms with an impact too small to change the structure withinwhich the analysis takes place. Rate of return could be applied to studying the short-term affects of a limited change, as for example, studying the effects of graduating a few scores of lawyers or engineers into a large workforce where the addition will have little effect on wagestructures. For long-run planning decisions and for the expansion oflarge projets - for example, doubling university enrollments bycreating a second university in a developing country where only a fewthousand students are enrolled in higher education - rate-of-returnstudies will not provide a basis for estimating future returns to givenlevels or kinds of education. If the supply of educated workers is expanded by large numbers in the short term, and unless there is a hugeupsurge in demand, prevailing wage differences for people with highereducation will not hold in the future. Adjusting the rate-of-returncalculations by adding in a factor for increased product.vity will notchange the situation unless demand and supply of people with rele'antamounts and types of education grow at the same rate and continuft to 
grow at the same rate.

The use of rate of retuirn in ex-post form as a criterion for evaluatingpast investments in specific levels ano. kinds of education appears to beacceptable on a conceptual basis. The previous review of four proposed or purported uses of ex-post analysis in educational policy development has ,hown that there has riot been much real applica,'on of rateof-return to policy analysis and assessment. When applied in ex-anteform to forecasting and future planring there !s gen.zral agreementthat rate of return is at least useful in providing general signals forpolicy and planring and in supplementing the other planning approaches of manpower requirements and social demand. Blaug (1970)has advanced this proposition, and there has betn other support for theview (Somers and Woods 1971; Hardin and Borus 1971 and also Davisand Hudson in Chapter 1). Weodward (1974) has explored a conceptual model for combining manpower and cost-benefits analysis. Rateof-return results estimated by Schiefelbeii were ured to supplement
manpower studies in the Dominican Republic (1974). 
 1i1that country awealth of other information on labor market enditions (startingsalaries, recruitment policies, intersectoral and interoccupationalmobiltiy) and information on scholarship programs, was used toenrich the basic manpower requirements forecasts. (This iHdiscussedin Chapter 12 of Volume 11 of this series). The incorpotetion into manpower forecasts of a variety of labor market inform ation, educationalinformation, and supply data was done without using a general modelin the Dominican Republic. We will now review beveral proposed comprehensive models and methods for combining manpower, rate-of. 
return, and labor market analysis. 



100 PLANNING EDUCATION FOR DEVELOPMENT/Imua & Problems 

5,2 EarlvDevelopmentsin ComprehensiveModels 

A number of proposals were made for developing comprehensive 
models and approaches that would combine rate-of-return and man
power requirements planning, and some of these proposals were ac
companied by general form models (Adelman 1966); some by im
plemented models (Bowles 1969); and some by models used in actual 
planning (Schieielbeln and Davis 1974). 

Blaug (1967) recommended incorporating manpower requlremeas 
planning and supply demand studies and rate-of-return a -,dysint. 
some form of mathematlcal programming model, but no lorinel model 
was proposed. Adelman (1966) proposed a very general a.x . higily ag
gregate linear programming model for Argentina in which the educa
tion sector was Included along with other sectors. The model was 
designed to guide the development of the education sector; it was not 
used for policy planning. Bowles (1969) developed a linear programm
ing model with rate-of-return analyses incorporated into the objective 
function. Returns to different levels of education were used to weight 
the objectives of a presumed plan. There were no manpower data In 
the riodel but some of the educational data brought the model a bit 
closer to policy relevance than the Adelman model. Schiefelbein and 
Davis (1974) developed, and actually applied to planning in Chile, a 
comprehensive planning model in linear programming format. Man
power requirements were used A targets. Cost-benefits analysis was 
entered only as a minor feature. 

S in-Bok Kim (1973) developed a comprehensive approach for Korea 
which covered both manpower requirements and rate of return in the 
following steps: 

- He projected the social demand for education on the basis of 
demographic growth trends. 

- He used a conventional manpow--r requirements planning ap
proach, with productivity adjur.tmentm over time, to project demand 
for education/training (economf,.). 

- He put these results lIno a linear programming model and used 
rate of re.urn as a criterion for choosing education targets opimally 
between the social demand and the manpower requirements p"'Jec
tions. His conclusion was that the optimal enrollments in the educa, 
tional system should be greater than manpower requirements and less 
than social demand. Shin-Bok Kim Improved on Bowles by n
corporating manpower reqillrements into the model, and improved on 
Schlefelbein and Davis (1974) by Incorporating rate-of-return more 
generally and specifically Into the model. The weaknesses of the Kim 
model were the use of ex-p&st rate of return and the assumption that 
these rates, and the relative wage differentials on which they were 
based, would hold over the planning horizon. 

Attempts to Improve rate-of-return estimates for use in forecasting 
and planning require a forecast of the telative changes in supply and 
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damand for educated labor, and an explicit anlysis of the effects ofthese changes )n differ,,ntial earnings, and hence on rate of return. A
number of analysts have attempted to develop comprehensive or "syn
thetic" models and approaches which would bring manpower requirements and rate of return together and deal adequately with theproblem of ex-ante application of rate of return In a final section we
will discuss the work of Dougherty (1971), Thlas and Carnoy (1972),Puntasen (1973), and Freeman (1975). Their attempts reflect the furthest point in the development of models and planning approaches
which integrate rate-of-return and manpower requirements in educa
tionl plarm'ing. 

6.1 CompreheislveModels CombiningManpowerand Rate of Retui ni 
Dougherty (1971), using Colombian data, attempted to combine manpower requirements projections with rate of return, and to usefvture raths of return to guide allocations to education. He projected

stpplies of workers classified in highly aggeegated educational
categories. This projection was based on historical analysis of flowrates of students, lie then projected growth of Gross Domestic Product
(GDP) on the basi of growth in workforce and growth of other factors.
From this projection lie estimated marginal porduct, and from this he
estimated wage rates for workers in the aggregated educationalcategories he had used as the basis for his original projection. From
the estimated wage rates ie estimated future rates of return. lie couldthen use these future rates of return to guide allocations to present
levels of education and thus contro: enrollments in given levels ofeducation. In using future rates to guide planning decisions for the
future, he avoided the problem of applying ex-post rates. In escaping

the theoretical limitations on the application of ex-post rates to future
decisions, however, 
a price was paid. The categories of education used were too aggregated to serve any practical use in manpower or educa
tioaal planning. This is a 
general and classic problem, applicable torate of return and to social science research generally. In attemptingto escape theoretical problems, the releancc to practicality is assumed 
away or lost In aggregated and averaged data. In the practice of planning highly aggregated manpower requirements are almost never ac
ceptable to policy makers and program operators. To know thenumber of post-secondary graduates is minimal!y useful. Educators 
want the results for swecific fields and programs.

Thias and Carnoy (1972) used Kenyan data and a simultaneous equa
tion model in an atempt to get around the limitation of ex-post rates arplied to pinning. They first calculated return rates for the prescnt.
They thon projected future supplies of educated w-)rkers using highly
aggregated caucational attainment categories to group the workers.They then projected demand for these aggregated educational types
on the basis of time series on salaries, employment, ant changes in 
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GDP. They then re-estimat" the wages that would be reqJuired to gzt atarget rate of return (10%). On the basis of these wages they estimatedthe Increase or decrease of employment, and, on the basis of this, thenecessary response of the education system to train for that employmient. Again, the aggregations and approximations nsed in the modelmade it minimally useful for practical planning or policy use.Puntasen (1973) used data on university graduates working in fivemajor fields In Thailand t., estimate demandgraduates in these fields. and supply for new 
educational 

le thus escaped excessive aggregation offields. (As previously noted,merged the results when fields of study areare minimally useful for educational and manpower planning.) Puntasen, in steps similar to Thins and Carnoy, firstcalculated IROR's. He then set demand functionsemployment of which derivednew graduates as function of wagesa and sectoralGDP. He estimated how rates of return would change as a function ofchanges in wages. Through wages he could then relate the number ofnew graduates who would be needed to attain selected rates of return.The results were limited in their general applicabilityanalysis, to policyeven in Ths'iland, but they shed important light on generalIssiies in planning. Puntasen's results suggested that the conventionalrate-of-return approach did not afford aplanning, and sound basis for educationalthat the manpower requirements approach seemedslightly better than rate-of-return, but the ideal model and methodology would combine the two approaches. These general conclusions,however, are based on one situation and one .iFreeman (1975), of data.applying his model t. project the supply and demand for new graduates in the fields of engineering and businc. s administration in Venezuela, takes a different approach from the threeprevious studies. Ie centers his modelrather than on 
on manpower requirements,rate of return. The name of Freeman's approach Isdescriptive. lie calls it the MAM (Manpower Adjustments Model).Basically, he adjusts manpower requirements forecasts by taking into
account the effects of changes In demand and supply, lie derives
wage index for occupations, a
which, along with other information,enables him to adjust enrollments entering the occupation. lie proposes using a large amount of education and economic Information to
adjust the conventional supply forecasts.

mand Ie models changes In deas a function of changes in wages, technical coefficients, andother forces, lie models the changes In supply in a given ozcupation asa function of wages, supply forecasts, and other policies and programswhich affect enrollments such as scholarships and subsidies, lieestimates a rate-of-change.in-wages index based on demand and supply. lie can then use his index to rank supply options and to manipulatepolicies and allocations In order to change educational supply.The Manpower Adjustments Model (MfAM)represent a and the other modelsplanning approach which incorporates rate-of-return andmanpower requirements approaches. These new approaches attempt 
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both the optimization of educational investments and the projection oflabor required for specified output targets. All the models reviewed inthis section represent a sort of synthesis which attempts to overcomesome of the limitations of conventional approaches. Dougherty, Thias,and Carnoy and (possibly) Puntasen saw their task as improving theconventional rate-of-return analysis for prediction and planning uses,whereas Freeman and associates, working in Venezuela, were moreinterested in dhe improvement of manpower requirements forecasts.Their work suggests an alternative whose value depends basically onthe existence of wage-employment relationships and reasonablea
degree of play of market forces.The synthetic approaches and the use of comprehensive models incorporating rate-of-return and manpower requ)'rements planningmark the furthest point in the development and ap~plication of rationalmodels to guide educational planning. As development and researchactivities, the approaches reviewed in this section have contributedto general knowledge, but there are both theoretical and practicallimitations on their application to planning.

Chief among the theoretical limitations is the fact that the modelsstill do not incorporate those cultural, psychic, social, and political influences on future education and manp,)wer developments which arelumped under the mysterious rubric, "social demand". Chief amongthe practical linutations is that the models assume away importantelements of reality. In application, the procedures aggregate andaverage, and use single coefficients and indices applied to the entireeconomy and workforce The newer approaches raise, address, and
sometimes cast light on important issues in the economics of education, in education and development, and in edmational planning 
 Currently, however, in the practice of planning, the rate-of-return,
power requirements, man

and social demand appriaches to planning arenot easily joined in one synthesis, using one comprehensive model Inforecasting demand for education, manpower zw'uirements forecastsare still run separately, though these are often modified by rate-ofreturn rcsults ir general terms, and shaped by micro-level applications of cost-benefit analysis In the forecasts of supply, rate-of-returnstudies are used as a supplement, as are labor market surveys oti earnings and mobility, and a variety of data on educational policies andprograms (scholarships, incentives, and admissions policies). Thesericher date are used to modify purely historical, trend-based projections of enrollment flo~%. The all-purpose model to cover educationalplanning from all relevant points of view has not yet been develrpe, 
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The two chapters which follow will cieal -ith the issue e comprehen
sive planning by first presenting a case in which a system-wide education reform was, in part, supported by a comprehensive planning
model. Following the case is a commentary on how the comprehensive, or systems, planning model can be used to raise and resolve
policy issues in national education systems. The order of chapters
should suggest to the reader that planning models and planning tech
niques are only a small part of educational planning in the context of
system-wide reform. This point is precisely what the chapters attempt
to demonstrate. The comprehensive planning model was only one
small featire of the technical task of planning in the Chilean education 
reform. Systems planning itself was only a part of the task of educa
tional planning, and educational planning was, in turn, only one
feature of the gene' al reform. In one sense, educational reform wasjust one vehicle ou of many for pursuing more general social reform
in Chile. The case opcns by describing the political context in which
politicians and educators operate. It shows that the planner serves by
providing the politician with information on what can be done. Plann
ing Information can contribute to an understanding of the power struc
ture, the forces and the interests which contend and influence the out
comes of proposals for educational and social change.

In the Chile case, the projections in the model were used to show thatimplementing a policy of social promotion would not swamp the facili
ties and resources of the school system. In addition, ULe projections in
the model showed that heavy flows of enrollments would be coming 
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through the secondary leel, and that the importance of this level 

would not decline because of early emphasis on primary schooling; 
that teacher

lastly, the resource projections of the model showed 

salary increments could be given, aud the future education budget 

would still fall within reasonable resource limits. What the case does 

not tell us, because a case dcscribes events not methods, is that the 

the planners to project developments in the entire 
model enabled 

' e future system comprehensively.
system into the future and to view 

The futtr. status of many related variables, and the multiple and link
were portrayed simultaneous

ed goals of education as a social system, 


ly. This is what makes comprehensive models useful for planners.
 

The commentary after the case will show that the thr-te uses of the
 

model, and other uses that were not discussed in the case, were very
 

important issues for both policy and program. If the model had only
 

this much to contribute in the Chilean reform, the reader may wonder
 

why comprehensive planning models and systems analysis Rre raised
 

Comprehensive models and systems 
as important issues at all. 
analysis are discussed, because this is a set of volumes which deal with 

issues of educational planning. The use of models is an issue in plann

ing. Do the models help? I)o the models hurt? fHow do the models help 

or hurt planning? What are the costs in time and trouble of developing 

such models? Are the models worth the effort? These ai e simple ques

for which we have no simple answers We will give all the 
tions 

evidence we have, and the reader must judge
 

are using the Chilean case and the comnentary to teach these
We 

things about comprehensive models and systems analysis: 

most important
- Models and systems techniques are not the 

feature of educational planning, especially when educational planning 

is being used to support broad educational reforms. It is the play of 

broad political and social forces and the social dynamics within the 

major participating organizations which should absorb most of the 

planner's attention and energies. 

can contribute substantially to
Models and systems techniques-

in any context, including educational system reform. The
planning 

are not nerly technical and aesthetic; they are rele
contributions 
vant to important social and political issues. Comprehensive models 

as well as policy and pro
can be used to raise general social isues 
gram issues within education 

- Models and systems techinques can provide Informaltion which 

and some tincs in resolving not only general
helps in understanding 
social issues but also policy and program issues 

makes any pietense of ex-
Neither the case nor the commentary 

mathematical
plaining the technical features of systems analysis or 

programming. This is deferred to the first three chapters of the second 

volume, a choice deliberate and pedagogically based. The point is that 
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it is possible to understand the use, and misuse, of systems &nalysisand programming models without going into all the technical featuresof the model. Except for a few planning specialists or technicians whowill design and apply planning models - and the numbers are smallindeed even among planners - most planners and policy makers are4nterested in how the models can be used. The issue is not one of nomodels at all. Some simple models are always used. The major question Is whether it is worth all the trouble and expense of developingcomprehensive models. Chapter 6 does not answer that questiondirectly. It cannot. To answer it for the reader would require a fulltreatment of all the trouble and expense involved in developing and applying the model. That treatment can only be offered in a specializedand technical volume, such as that by Schiefelbein and Davis (1974),who give a complete presentaton of the Chilean comprehensivemodel, including the advantages and disadvantages of the model. This
is not attempted here. 
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Cormprehensive Paningfor 
EducationalReform: 
A Case Study of Chile 1965-70 
NOEL MCGINN AND ERNESTO SCHIEFELBEIN 

1.0 Introduction 
The politician in a pluralist state, faced with fragmented power anddivided authority, begins by asking "What can be done?" Only afterthe possible action alteiratives are defined does he ask, "What is tobe done?" or "What do we want to do?" He ant wers his first questionwith information about the current reality, and his second with an inspection of his values and objectives. Information cannot tell us whatwe should want to do. For that we must rely on previously formulatedvalues. But information can indicate what it might be possible to 

achieve. 
Because the politician must at some point rely on information, theplanner can play a critiaL role in the procpss of change. As a technician, expert in the collection and dislay of information, and as onetrained in social dnalysis, the planner can help others to relate theirvalues to feasible action. Planning, as meansa for organizationalguidance, makes sense when it speaks to those who have authority andpower. Recommendations to the politicign, to the administrator, to thedeciskion maker, must therefore be presented in terms of variables inportant to those actors. The planner's rational analysis must includeas essential information the political gains and costs of altprnative

policies and operational strategies.
This is true in education as in any other socifl organization. Becauseeducation is so important to the developmet of society, many groups

attempt to shape educational system. so as to satirZy their own interests. Over time, skillful administrators (read "politicians") areable to work out complicated compromises among the more powerfulgroups who have a stake in education. The system enjoys stability solong as it is possible to continue to satisfy those interests. 

1.1 Resistanceto Change 
Proposals for i hange threaten the stability of Interests and ,one
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quently engender resistance. Those proposing educational reform cannot rely on rational arguments to secure acceptance of proposedchanges. To gain enough adherents to be approved and implemented- both within a Ministry of Education and in the larger society - areform must develop a political power base sufficient to overcome theforces of resistance. No change is possible without strong support fromthe top positions in the national polJtlcal hierarchy. But even with thatsupport, reforms sometimes fail to get off the plann~ng board. Unlessthe reform mobilizes support from those inside andMinistry who participate 	 outside theIn its realization and supervision, changemay occur only In the top layers of the bureaucracy and 1,.0e the restof the old system intact.This process of mobilization requires information, and that is howplanning can be organized to contribute to educational reform. Planning must contribute to an understanding of the power structurewhich education operates, 	 inIt may help to identify the interests ofvarious groups, and it may also help to generate innovations that meetthe interests of enough groups to insure that change will be supported.Because planners have no privileged knowledge of the future, theycannot, through application of their technical skills, identify the optimal solution. They can, however, use technical and other skills togenerate an environment of confidence in the ability of the proposedreform to satisfy interests of participating groups. To contribute to asuccessful reform, therefore, planning must go beyond the analysis oftechnical data with respect to education, and beyond a strict deterministic or mechanistic view of the educational system. The plannersees himself as one of several actors in the complex drama that is thepluralist state. 

1.2 Content of This Case 
This case illustrates themes based on the experience of one successful attempt to carry out an educational reform. This reform wassuccessful in that many of its immediate objectives were reached. Itdid result In a radical restructuring of the educational system. Thereform may have failed, or have been frustrated in more ultimate objectives of contributing to the radical restructuring of society, but theeducational planner cannot be faulted for that.' Most significantly, thisreform was accomplished in a parliamentary democracy in which thegoverning party did not control the Legislature and could not rely onthe military. It Is a c'se where educational planning necm.sarlly included attention to the poiftical process in the generation it, chahige. 

2.0 	 Background ofEducationalReform in Chile 
Educational reform in Chile was carried out between 1965 and ix#0.During that period, some of the principal activities Included:L.For a critique of the noneducational effects of the Reform,EducationalReform and Politics 	 mee Carlos Calvo,nd EconomicCha age in Chile: INtloin 

at al., 
D.C.: World Bank, Staff Working Paper, June 1974. 

ton, 
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- an extension of compulsory education, U, fact as well as by law,from 6 to 8yeirs of schooling;
- total revision of all subjects in the primary school curriculum;- revision of secondary-school curriculum, Including the eliminationof a class-based separation between vocational and academic

tracks; 
- expansion of enrp'llments at both levels to accept all applicants; 
- creation and operation of a national educational television station;
- programs of adult education based on concepts of community development and upgradiag of workers; 
- initital progress in integrr ted planning of university development. 
Aconsiderable amount was accomplished in relatively little time. 

2.1 The Context for EducationalChangeIn Chile 
Presidential voting was hold in September 1964, after a long, active,and sometimes violent election compaign. Public interest in the elections was high, and a greater proportion (91%) of the electorate wentto the polls than ever before. Because the conservative parties hadnot been able to agree upon an attractive candidate, the election was atwo-way race between the leader of the center-left ChristianDemocrats and the "Popular Front" coalitior of the Socialists, Communists, and the anticlerical Radicals. With no conservative candidate, the Christian Democrats did not have to make campaign overtures to the right, and the campaign turned on issues of whether the"revolution" needed by Chile should or should not be based on classstruggle. The Christian Democrats promised a "revolution in liberty" while Popular Front rhetoric (and CIA-supported subterfuge) raised specters of armed conflict.

The Christian Democrats won the presidential election easily, withmore than 56% of the popular vote. This was the first time in thememory of many people that a president had won with an absolute majority. Many people concluded that the Christian Democrats would enjoy undisputed power. One Party chieftain rejoiced, "We'll be in
 power for 20 years."
 

2.1.1 The Party,'sWeak Position 
The jubilation was short-lived. The Christian Democrats did nothave a majority in the Legislature; in fact the Party held only 4 of the45 seats in the Senate, and 23 of 147 positions in the House of Deputies.Congressional elections would not be held until March 1965, at whichtime half of the senators, at most, could be replaced. Despite deep andbitter ideological differences, the conservative and Popular Frontcamps met soon after the elections to plan how they could friistrate, asmuch as possible, the "revolution" promised by the Christian 
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Democrats. Looking back In history, it Is clear that this was to be one 
more minority government in Chile's history.

The Party's minority position in the JLegilature is explained by their 
short history. Christian Democrats participated in national politics for 
the first time in 1952 (when candidate Eduardo Frei received less &han 
5% of the votes). Most of their supporters were young, and most of the
leadership was politically uiseasoned, except t.,r a long history of 
struggle in the nation's universities and serozry chools, where the 
Christian Democrats had won power several yeary previously. The
Party drew its titrength from women, ii skilled working class, small 
landholders, and members of rural cooperatives, and an increasing
number of secondary school and university graduates with technical 
training.

Ito ideological roots were in the social gospels of the Catholic 
Church, which argued for a fundamental structural change in society, 
as well as for a democratic process marked by respect for rights. The 
Christian Democratic party held that a major obstacle to development 
was the resistance of vested interest groups, and political parties that 
built their futures on the failures of others. The presidentiai campaign
had commented on the cultural and social fragmentation of the coun
try and on the lack of unifying values and ambitions. President-elect 
Frei called for a crusade by all citizens to build a new order based on 
solidarity and social justice. This would be a participative process, lie 
said, in which all citizens would contribute to forming the new Chilean 
man. 

2.1.2 	 Importance Given to Education 

Education was to play a critical role, Frei announced in his in
augural address. The extension of educational opportunity to all 
"democratization" of education, he called it - was necessary to 
achieve increased agricultural and industrial productivity, as well as 
to build patterns of popular participation In political decision making,
and to encourage a more favorable distribution of income. Education 
was the single most Important investment the nation could make,
because it was an investment in its own peop!c. A new education, based 
on authentic national needs and values, would enable people to master 
chenges in their rapidly changing environment, using the power of 
science and technology to make a better life for all. 

Several days after hin inauguration, Frel announced that there 
would be a major educational reform. No dails were provided about 
the reform, other than to restate the need for rapid expansion of educa
tional opportunities at all levels, and the revamping of curriculum to 
bring It into line with modern science. 

As his Minister of Education, President Frei appointed Juan Gomez 
Millas, a former Rector of the University of Chile. Trained as a 
historian, Gomez was judged to be an administrator capable of getting 
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tings done. Acharismatic spaker, he enjoyed excellent relationships
with educators and,other professionals interested in education. He w~s 
not a member of the Christian Democratic party. President Frei pro
mised Minister Goinez he would have complete support, including
whatever fiscal resources were required. 

2.2 PreviousEfforts atEducationReform 
Education in Chile had a history of experiments in new educational 

structures and curricullim, that included: (1) a plan, begun in the 
1940's for consolidated schools (a nine-year institution combining
academic and technical subjects); (2) the experimental academic 
secondaries, begun in the 1950's, that introduced an elective cur
riculum and active teaching methods; and (3) the development of a 
special program in Arica, in the northern part of Chile, that attempted 
to integrate all levels of education and actively reduce dropouts.

The efforts at reform, going back to the 1920's, reflected the rich in
tellectual hintory of Chile, as well as the profound problems facing
education. Each of the experimental programs had the bklng of
prestigious persons within the intellectual community, and none of 
them had any appreciable impact on the great inert mass of the educa
tional system. In fact, in 1964 the catalogue of educational deficiencies 
in Chile was almost as extensive as that from 1944. In 1964, the major
problems could be listed as follows: 

- not all children were enrolled in school, although the Constitution 
required school attendance. 

- Less than half of those who did enroll never finished the 6th grade. 
- The education provided was thought to be low quility, ill-suited to

training people for productive roles in a society seeking to escapethe double bind of chronically low rates of economic growth and 
chronically high rates of inflation. 

- Educational opportunity was highly associated with social class,
and biased in favor of those living in urban areas, particularly the 
capital city. 

None of these classic problems had been resolved by previous efforts 
at educational reform. 

2.2.1 PriorPlanningHadFailed 
Little had resulted from efforts of the Integral Education Planning

Commission created by degree by President Alessandri in 1962, but 
this was not for want of energy. The Commission, headed by a 
dedicated educator, Oscar Vera, had worked long and hard to do a 
thorough analysis of the needs for educational reform in Chile. In addi
tion to a description of the system's failure to provide education to all, 
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the Commission's report described the changes that would have to occur in the administrative apparatus of the system. Vera's group proposed creation of a nine-year basic education cycle, in whichchildren would allbe enrolled in changed programs in academic andvocational high school, and creation of short degree programs at thehigher educational level. The plans were based on two-and-a-halfyears of work by 140-150 persons, as well as that of foreign experts provided by USAID, UNESCO, and the Ford Foundatio,.But presentation of the Comrqisslon's recommendations, includingthe creation of an Educational i- lanning Office, provoked considerablecontroversy. During the formal hearings in the Legistature on theCommission's proposal for a law creating an Educational Planning Office, representatives of parents, tradeuniversities, unions, teachers' unions,private schools, student f,.erations, all protested thatthey had not been consulted during the planning process. The Commission's proposal for legislation died in committee in early 1964. 

3.0 Preparingfor a New EducationalReform 
Minister Gomet decided early that the Educational Reform couldnot be carried out by following the strategy used by the former Educational Planning Commssion. He recalled that the Commissilon hadtended to ignore the political basis for educational decision-making,and had acted as though only educators and a few university-based intellectuals had vital interests in the educational enterprble. In thepolitical arena, the Christian Democrats faced the "unholy alliance"of Marxists and reactionaries, formed soon after the inauguration, thatwas searching for ways to embarrass the new government. Within theMinistry, Gomez soon found, most of the bureaucrats had tenure andwere loyal to the parties, now in the Oppcsition, that had given themtheir positions.

But he had to act, and quickly. President Frel had already announced there would be a reform. He expected Gomez to give him some action that he could use to show that the party intended to carry out its
promises.

The action was an ann uncement in mid-December 1964, given frontpage attention in all newspapers, that beginning with the new school
year in March 1965, all children who wished to enroll in school wrald
find space. For the first time in the history of Chile, the Mtnistro proclaimed, no child would be turned aw.-, because of lack of apace orteachers. At the time this announcement wat made, only 89% of theage group was enrolled in primary school, and there seemed to be noexcess of teachers or claasrooms. Something had to be done soon tomake good on the Minister's promise. 

3.1 The Organiza lon of the PlanningOffice 
Gomez Millas turned for help to the team of technicians who had 
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worked with him while he was Rector of the University of Chile. Thissmall group of young economists and accountants had planned thestrategy that succeeded in consolidating power in the Office of the Rector, breaking the stranglehold that autonomous and isolated facultieshad held for years. As Director of his Educational Planning Office,Gomez named Ernesto Schiefelbein, an economist with r. experiencein educational bureaucracy and not a meii.!r of tie Party. TheMinister located the office under the Superintendency of Education,the same office in which Oscar Vera had worked. The Superintendentwas one of the few appointments the Minister could make without approval of the Legislature.' Legal authority for a Planning Office wasassumed to flow from the Presidential Decree (unrevoked) that hadcreated the 1062 Educational Planning Commission. The Minister felthe could use the Commission decree as an umbrella under which hecould hire people (on a non-tenure basis) without having to go throughthe usual legislative channels for approval. The Educational PlanningOffice would report directly to the Minister and his Sub-Secretary,
Patricio Rojas.In addition to the few full-time professionals he brought with himfrom outside the Ministry, Schiefelbein hired some people as specialconsultants, obtained others on loan from other departments in theMinistry, or from the universities, and stirred up enough enthusiasmto .idract a number of volunteers who would work for short periods.Recruitment and selection were accomplished by asking the directoriof the operating divisions of the Ministry, their staff, and leading professors in the pedagogical anci normal schools, to nominate people whocould contribute Some m *mbers of the defunct Educational PlanningCommission were included Inthe group, as were persons drawn fromall the major political parties in the country. 

3 2 GainingControlover the Bureaucracy 
The successful experience of patting together the staff for theEducational Planning Office provided the guidelines for later recruitment of staff for the operating divisions, Primary, Secondary, etc.New positions could not be added without legislation, and the chancesof success there seemed slight. Some people could be hired onto the
Minister's personal staff but, 
 in general, salary schedules in theMinistry were lower than professionals were paid outside, and it wouldbe difficult to attract compet -"t people. Some people could be hired us.ing research or service contracts from externl! ageacies, as, for egample, from UNESCO, which provided higher salary rates than theMinistry was alowed to pay to permanent employees.In total, however, the number of people that could be hired throughthese devices was small compared to the needs, given the size of the 

2.1w Minister had the pcwer to trasfei the Directors of the major departments (Primary. Secondary,etc.) and replace them with his own people, but a lons-standins tradition deflnnd then pouillos s "pro.fresional" and therefore, not subject to the "opos" rule. 
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reform envisioncd and the kind of change strategy adopted. The deci
sion to work around the Legislature meant adding on activities, rather 
than replacing them, and this required more new hands. Furthermore,
It was assumed that many of the functionaries in the Ministry did not 
have the requisite knowledge to carry out the kind of reform that was 
contemp!,%ted. 

3.2.1 	 Use of the CapitalBudget 

One mechanism hit upon ws io uz funds from the capital budget to 
hire personnel for the short. run effort to get the Reform started. Large 
sums of development capital had been sef, aside for education by the 
Christian Democratic administration. The Ministry convened a small 
unofficial group of persons "of confidence," to control its disburse
ment. This meant there were few restrictions on the use of the funds,
and that it was relatively easy to hire on new persons as needed, as ad
visors or consultants (the Chilean term was "ternicos") who served as 
a shadow staff for the directors of the operating divisions. Although
these :.dviscrs had no legal position in the table of organization and no 
formal authority, they did have the confidence of the Minister. As a 
result, they could help a cooperative direr'tor get funds and authority 
or hold back funds from those directors who did not cooperate with
directions from above. Some of the advisors were too political, and
others tried to get permanent positions in the Ministry, but in general 
this control device worked well during the early stagei of the reform. 
Later on, the incentive of early retirement was used to remove many
of the directors and other staff who were not cooperative. 

Much of the capital development money came through a large ($L6
million) sector loan from USAID. This was the first experience for 
USAID with an education loan not tied to a specific project, and 
evaluation and control precedures were not clear!y worked out. The 
Chileans accepted the money and began to use it before USAID 
overseers could get into place. The Ministry of Education insisted on 
approving all the technical advisors to be sent under the loan. This took 
considerable time. When the advisors finally arrived, the USAID 
technical sidvisors to the Educational Planning Office were assigned a 
research project and encouraged to go off on their own. They were not 
invited to planning metings or otherwise allowed to participate in the 
design of the reform process. 

3.2.2. Legitimationof Decisions 
The practically defunct National Education Council was 

resuscitated with the Idea that it could serve as a legitimating device 
for reform decisions. The council was chaired by Minister Gomez, and 
included representatives of universities, teachers' unions, private
education, parents' associations, and business groups - 26 members 
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in all. The Council could advise the Minister on educational policy, cur
riculum, planning, teacher training, finances, research and legisla
tion, but the Minister was not obliged to follow its advice. Prior to 1965
the Council had met only sporadically and symbolically. The Ministercreated a special Liaison Committee to link the Council with the work
of the various working committees to be established for the Reform,
and named the Director of Planning as the chairman of this Liaison
Committee. All curricular reforms were to pass through the Liaison 
Committee to the Council for aipproval. 

3.3 The FirstWork of the PlanningOffice 
The first hectic weeks of the Educational Planning Office were spent

reviewing all the proposals for reform that had been developed over
the years. The planners noted tne groups who had supported orevious
proposals.The likelihood was assessed that each proposal would re
quire even more changes in the system further down the line. The
Minister and his planning staff had decided, soon after creating the office, that there was not enough time to come up with new ideas for
change. They hoped that among the existing proposals for change
would be found those that could both gain approval from sufficient
number of interest groups and at the same time induce changes in the
entire educational system. 

4.0 The Natureof the Reform Process 
In the following sections we will review the history of five of the

kinds of proposals for change backed by the Planning Office. 

4.1 	 Expansionof Enrollments 
Ipboth his Inaugural Address and later speeches President Frei had

called for the extension of educational opportunity to all in order tostimulate greater agricultural and industrial productivity and to build 
patterns of popular participation that would lead to national unifica
tion. These goals were supported not only by the Christian Democrats
but also by the Socialist, Communist, and Radical parties.

It was clear that educational opportunity meant more than just entrance into school, but the planners gave priority to rapid expansion of
enrollments for two reasons. Most obvio'is was the desire to provide
schooling to all children as a basic social right. Asecond motive was to
create disequilibria in the system that would enhance the successful
introduction of innovations in structure and -.oirriculum. The planners
decided early in 1965 that the main dynamic of the reform would beflow of students through the system. This had not been discussed
publicly, but the small group who were making the critical decisions
which guided the Reform believed that opening the doors of the schoo)j 
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to all students would force the Ministry, and Vie system in general, to
make a series of adjustments that would lead to further changes.

The new group of students coming into the Aystem would bring
cultural characteristicr and attitudes unlike those of many of the pre
sent students. Their intellectual interests and nbilities would be dif
ferent. Thie greater number of students would require adjustments in
class sizes, teacher behaviors, district organizational patterns, and 
ministerial procedures.

Planners believed, at first without dota, that the major obstacle to 
enrollment was lack of space. They deciced, before having the 
necessary data, that previous governments had not built sufficient
numbers of new classrooms to absorb increases in enrollments. They
therefore, turned their attention to the factors affecting construction of 
schools. 

4.1.1 The Situation in School Planning 
Prior to 1965, schools in Chile were built either by the Ministry of

Public Works or by the School Construction Society. Public Works
schools were large and elaborate and built to last. In part because ofcost, in part because of the procedures followed by Public Works,
several years would elapse between the time the Ministry of Education
would decide it needed a building and Public Works would complete it.
An analysis of where Public Works schools were built showed thatmost ended up in wealthy neighborhoods, and most were secondary 
(rather than primary) schools.

The School Construction Society was a public stock company in
which the Ministry of Education controlled 90% of the shares. The 
directors of the Society were top officials in the Ministry. Prior to 1965,
the Society hd done its planning at the state level, preparing straight
line projectiomis showing the square meters of construction needed as a
function of population growth. They also developed building plans. The
Society did not plan for site acquisition nor begin site studies until a
specific request had been received for school construction, usually
from a legislator. Funds for site acquisition usually had to be obtained 
through an extraordinary request to the Treasury. According to an ar
chitect in the Society. 

What happens is that a politician seeking to make a hit withhis voters takes the Minister out to lunch or dinner, and explains what he needs. The Minister than passei the requeston to the School Construction Society. We have lots ofacademic secondary schools because the middle and upper
class children who go there are better represented inpolitico than primary school children in low-income
neighborhoods. (interview, July 1973) 

In effect, because the School Construction Society saw its role as
responding to requests, it had not collected and analyzed the Informs. 
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tion that would allow it to intervene in the process of deciding whether 
a school was really needed, where it should be located, and what its 
characteristics should be. 

The planners did not have time to do a full-blown school census that 
would give them good data on where children were and how many 
were attending school. Nor could they wait for Treasury to appropriate 
money for site acquisition. On the other hand, they did not went local 
politicians to be able to determine where schools would be built. 

4.1.2 Mobilization 

The planners decided to take advantage of the opportunity createa 
by Gomez' peremptory announcement of open enrollments. They laun
ched a n-tional campaign to motivate parents to enroll their children 
in school. Press agents were hired to broa. .st the message through 
the radio, newspapers, announcements from the pulpit, wall posters, 
and speeches by leading Christian Democratic politicians, including 
the President. The planners has three immediate objectives: first, 
assess the over-all volume of demand for new spaces by urging parents 
to preregister the;r children; second, identify areas of the country 
most in need of space; and, finally, secure donations of sites from in
terested (and patriotic) citizens. Coverage In the nation's leading (and 
consorvative) newspaper was thorough, thanks to a personal relation
ship between the Minister and the publisher. Even the Communist 
newspaper gav 'the campaign full coverage A team of 40 volunteer 
students of arc.itecture, engineering, and economics from various 
universities (mcst of whom were members of the Christian 
Democratic youth ,ving) spread over the country, visiting each and 
every school to ottain more complete information on space utilization. 

By the end of January 1965 the planners felt that they had the in
formation to oe.gin assignment of children to schools for the coming 
year. They ha6 !nund that many schools had unused space. Enrollment 
could be increased by about 20%, without additional schools, through 
double-shifting and use of space previously idle or occupied by offices 
or special purpose classes Site donations were so many that for the 
first time in its history the School Construction Society found itself with 
more sites than it could build on The planners brought architects and 
educators together to design a school that could meet technical re
quirements, that cot1d be built by volunteer labor, with a lower con
struction cost, and that could be built in less time. Class sizes were ex
panded on the average from 37 to 43 students. This increase was 
perhaps too small to be noticed at the school level, but it did make a big 
difference in national totals. New schools were built with more 
classrooms, which reduced the costs (if site preparation. 

Given the inability of public construction groups to respond to the de
mand, the Mitiistry stimulated the formation of several private school 
construction firms. Credit was extended to entrepreneurs who could 
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produce prefabricated hehools according to Ministry designs. In addition, the Armed Forces were asked to use their construction battalionsto assist In putting up schools. The government housing agency provided a site in each of these developments (which were many, because theChristian Democrats had promised to alleviate the problem of inadequate housing for low-income groups). The whole n.ation seemed tohave thrown itself into the task of school construction. Indeed, dailynewspaper reports about the square meters of construction completedread like bulletins from a battlefront. 

4 1.3 Results
 
When schools opened n March 1965, 
 all children were accommodated. Given public attention to the construction of schools, andthe expansion of construction, little pressure wasLegislature, received from theat least during tl • first two years. (It is true, however,that many schools seemed to be needed in areas where ChristianDemocrats had the greatest likelihood of winning elections, area. thathad not received attention under previous governments,were not dominated by the Popular Front parties). 

and which 
Demands on the Ministry to have schools built where it would winvotes for this senator or that deputy, already campaigning for reelection in 1969, began to increase near the end of 1966. The Ministryeven had ..ffculty with Christian Democratic legislators,discipline was beginning to flag. At the end 

as Party 
decree gave of 1966, a presidentialthe School Construction Society sole responsibility forschool construction, eliminating the Ministry of Public Works.Simultaneously, the Ministry formed a School Construction Technical
Committee, made up of members of the Planning Office and the Construction Society. The decree authorized this committee to develop
master plan that would a
indicate, year-by-year, 
 the total number ofschools to be built, the towns or locales in which t'e, should be located,
and alternative sites (where Possible). Requests from legislators to
the Minister or President now went to the Technical Committee, whichcould use its considerabic bank of data on local needs to justify thedenial of unreasonable demands. The actions of the Technical Committee were described in the press, in an attempt to cncourage both local
participation in construction, as well as to reduce .he possibility of"public deals " 

4.2 Automatic Promotion 
The collection of data on school enrollments had a major unintendedconsequence. The planners discovered that, contrary to conventionalwisdom, almost every child did enroll In school at some time In his orher life. Previous statistics had been misleading because childrenwere eliminated from school before the fourth grade. For example, 
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only 70% of the children enrolled went from the first to the necond 
grade. The planners' data demonstrate 1 also that most students did 
not drop out of school throuuh free choice or lack of interest but be
caue they were failed by teachers a,.J forced to repeat the early
graies of primary. In fact, true drop out rates in Chilean primary
grades were negligible, while repeater rates were high.'

Additional research conducted by the planners indicated that school 
failuro was more common among working-class children and those Uv-
Ing in rural areas. This finding was not interpreted as a deficiency in 
the culture of the children's families. It was viewed as resulting from a
lack of financial means and from the Imposition of inappropriate
academic criteria by teachers. The planners spent considerable time
visiting and evaluating a pilot project, instituted by the previous
govex.l,wnt, which had experimented with ability grouping of 
children. The evidence from that experiment indicated that teachers 
could handle inore heterogenous classrooms and that bright children
did not lose when they were p ced in heterogenous groups.

The planners decided to recommend a policy of automatic promotion
through the first six grades, to begin In the 1965 academic year. The
issue was discussed with Secretary Rojas, but not the Minister. Ro
jas' major concern was whether the system could afford to keep those 
children who were now being washed out of the early grades. He asked,
"How many teachers will we have to add to the payroll? What addi
tional inputs wilt be needed to maintain the present level of quality?" 

4.3 Use of the ComprehensivePlanningModel 

The planners now made the first major use of the computerized
linear programming model of the educational system that had been in 
process of development since November 1964, The model was not com
plete, however, and planners had to consult with a number of teachers 
and other experts to set some of the estimated values of the variables
In the model. But the model did show how the increased enrollments 
from automatic promotion would affect the demand for teachers,
classrooms, and other physical resources, and ultimately, affect the 
costs of running the system.

The results of the model were counter-intuitive, in that they
demonstrated that a policy of automatic promotion would lead to lower 
enrollments. This was true because, although over time more children
would enter school and reach higher levels in the system, at any given
time fewer children would be occupying seats in schools. (Increasing
the numbers of students retained in the system and promoted through
the grades will over time actually reduce the enrollment burden on the 
system, but this fact is not easy to grasp. In Table 7.1 in the next
chapter, the data from a model applied in another country are used to 
3. The sume hamwtwndem ,nmtroted to ti tmue in momtI atin Aincrican .ounitine SA Urnat, Skhitfot.

bein, "Repeating An Overkoked Problem or I itnAmetkan Education," Contymptqr k mDdce
Rryvkw, 19 3 t(ktobw 1975)' 468 451 
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demonstrate this fact.) The planners, using the computer's output toconvince the Sub-Secretary, argued that automatic promotion wouldmake It possible to enroll all children In the existing space In the 
system at no additional cost and with no additional teachers.

Sub-Secretary Rojas was persuaded, and was willing to make a for
mal proposal to Minister Gomez to be carried up to the NationalEducational Council. But at the same time considerable opposition to
the idea of automatic promotion had developed among the professionaleducators, especially those in Primary Education. The Director ofPrimary Education, a member of the Radical party and an "elderstatesman" in the teaching profession, threatened to fight theover
issue. He argued that the policy would lower the quality of education
provided. ie also warned that automatic promotion would requirehigher salaries and reduce class sizes, a. -hildren with minimal levelsof ability would be passed on from year to year, thus making th,teacher's job more difficult The issue of automatic promotion wastemporarily sh dved plannersas became occupied in analyzing
teachers' salaries and considering whether an increment in salaries
could be tied to a request for higher productivity 

4.3.1 Extension of(onlulsory Educationandthe I'lanntngAlmel 
The lengthening of compulsory education from six to nine years wasanother idea considered by the planners, and a legacy from the Educa

tional Planning Commission, The use of the comprehensive modelhelped the Reform planners to decide that the Llyst.m could not affordto enroll all children through nine years oi educalion, but that It could
afford eight years, in terms of aailable teachers, classrooms, andgovernment revenues allocated to education. Several advantages were 
seen in the extension of compulsoi-y education First, public fuaancia'support for education would now run for eight instead of six years,reduc ng social desparities Setond, an eight-year IBasic Education
 
program (as it was called) would ',ke two years away from the

academic secendary schools and perihaps pro'vide an opportunity to in
troduce curricular reforms into econdary ed ication, Third. the Basic 
Education prograin would eliminate the connection betweevi primaryschools ar.d academic secondary school , common in the private
system (and in prulic secondary schools in wealthy tivighlurhoods),
Because of their rela;ionship with a secondary school, these (so-cailtd
preparatory) schools typicall) had in their clssrooms better trainedteachers than most public prniaryms-hookl Now L children would at
tend the same kind of primary o,, ha,,c educalion programn

The lengthened progam would require a new curriculum that wouldbe self-contained instead ef merely preparing some students to go onto secondary schooli, A new curriculum would require retrainni4 of
teachers, which was seen as an opening to revlie the secondary-level
normal school system in which public school teachera were irained, 
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The creation of a basic education cycle was supported by every majorgroup in Chilean society, even those that had not thought through theImplications for the remaining structureof the educational system. 

4.3.2 	 Removal of Obstacles 
There were, however, some problems within the Ministry of Education to be resolved. The transfer of the sixth and eighth grades fromcontrol of the Directorate of Secondary Education to the Directorate ofPrimary (now Basic) Education meant some loss of power for theDirector of Secondary, and for the secondary school principals. The affected teachers were likely to lose some status and perhaps salary primary teachers were paid considerably less than secondary

teachers. 
In fact, many principals Aere glad to get rid of the troublesomeprimary grades that had been attached to their secondary schools. Thepromise of the Ministry to appropriate funds to improve the academicsecondaries may have helped to co-opt the Director of SecondaryEducation. Only 600 teachers were directly affected by the transfer ofthe two grades. About oant fourth accepted an early retirement;another fourth accepted adminIstrative appointments (most as assistant principals in primary schools) that themgave equivalentsalaries; and the remainder chose to stay in academic secondaryschool!. The Ministry created by presidential dceree new support rolesand trained teachers as librarians, audio-vi-ial specialists, and

guidance counselors.
The model projections demonstrated to the Directorate of SecondaryEducation that within two years large classes of students would begraduating from eighth grade. These numbers would be larger thanbefore, and secondary education would increase rapidly in importalice. This problem could be met by recruiting 2000 unemployedacademic secondary school graduates who had been denied admissionto the university. These students were given &n intensive two-monthtraining course and apprenticeship under a master tepcher. 

4 4 Curriculum 1? [farm 
Meanwhile, h. 1965, the National Educational Council, throughthe LUaison Corn-r t-, was considering reforms in the curriculum forthq. new Basic E4.!cation program. In a few short months a CurriculumCornmttee, orgaw,t,d by the Planning Office, had produced recommeodatioas for a new plan of Ptudies for the eight years of BasicEducation, and syllabi for the fit at and seventh grades. The triginalCommittee began Its work in January 1965 with a discussion of theeducational philosophy that would be used In the development oi thecurriculum, Agreement on the basic philosophical ideas came moreeasily than had been expected. None of the Committee members had 
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an interest In the existing curriculum because of a textbook on the
market. They agreed that time was too short to develop an optimal
proposal. They would only attempt to ley out some basic ideas thatcould be developed later and lead to further change. The Curriculum
Committee also was influenced by the planners. Gne member 
reported, 

I had thought the planners wanted everything well-planned
and thought-out ahead of time. Instead the attitude they had 
was "don't be bashful". "Get something out, anything, so 
we can discuss improving it." So we escaped the quagmire
of planning to perfection before beginning. Planning meant 
doing. (Interview, May 1973). 

Although not all were members of the Christian Democratic party,
none of the original Curriculum Committee members had strong
allegiances to any other politicas group.

Once the basic ideas were laic; out, however, meibership on the
Committee was expanded, as a series of task forces were created, in
each of the major curriculum areas: wathemat,!s; national language
and literature; social sciences; natural and biological sciences; and
complementary activities. Each of the original members reciuited
teachers and professors of education to help in the development of cur
ricula. The task force members were chosen on the basis of profes
sional prestige and creativity. Some resistance was offered by Chris
tian Democratic party officials to the nomination of a winner of the
Lenin Prize to serve on one of the committees. The Planning Office in
sisted and won. Contact with th Directorate of Primary Education was 
high. 

4.4.1 Contactwith Classroom Teachers 
Participants in the curriculum area task forces were encouraged to 

try out new materials and procedures as they were developed. Tomake this possible, the Planning Office solicited the collaboration orprimary school principals. The curriculum people then worked direct
ly with classroom teachers, from time to time bringing in groups of
them to discuss Ideas for new approaches In curriculum. The word
quickly spread aniong teachers that the Ministry of Education was 
really interested in thoir ideas. 

The planners were gradually Icarning what could reason..,!v be ex.pecteti nf teachers with a given level of training. Primary otheoi
teachers 1.' 1965 averaged 11 years of schooling, most 4 whidh wa inlow-quality chools. Woefully unprepared for the croattv I dmauuja of
teacI'ng, the., slavishly followed the guide pmrvi6d Sa hv theMinistry. As thl guld, itself was limited to little i" tu a t of
topics and themes to be covered in each unit, elsawm teoing wasthin. Most teachers placed great emphasis on ret. momorization of 
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abstract and usually irrelevant material. In effect, they taught whatthey had been taught, using the same deadly methods.The first proposal made by the planners was that teachers concentrate on basic principles In the various subjects, rather than askingstudents to memorize facts. This suggestion was rejected outrighthe teachers. The planners began to 
by

understand that without providing them additional training and support, it was not reasonable toask teachers to be creative. The planners saw that the best strategywould be to take advantage of the teachers' tendency to conformityand to give them a detilled curriculum guide that they could follow.The new guide woul, use new training techniques. But first It wouldbe necessary to "unfreeze" the commitment to present teaching
techniques.To avoid the delays that would be occasioned by controversy, theplanners decided to begin with only one subject area rather than thewhole curriculum. In choosing the subject area, they used the following criteria: 

The subjoct had to be considered a fund amental rart of thecurriculum by teachers. It had to enjoy a certain amount of"prestige" so that success in this subject would influenceteaching in other subjects.
The methods used to teach this subject should have implications for all facets of the teaching role - that is, not besubject-specific. 
It should be possible to reformulate plans, programs,methods, and materials for the subject in a short period oftime. 

Mathematics seemed the best choice to the Committee. Math was a"prestigious" subject because of Its traditionally high "difficulty"level. Much work had been done on Modern Math in other countries,and Chilean newspapers and magazines had begun to diffuse some of
those developments. 
 Math seemed relatively culture-free, so that
technical advisors offered by the Ford Foundation, for example, could
be used without provoking resistance from nationalist educators.
In addition, several members of the Committee had recently learned
about the Culsenalre rods, 
a set of colored sticks graduated in lengthfrom I to 10 centimeters. The rods were touted as useful for teaching abasic understanding of the four arithmetical operations of addition,subtractlon, multiplication, and division. Use of th,, rods theclassroom would requir,, teachers in
to work with smli groups ofstudents, to allow students to experiment on their own, and to almostcompletely abandon teaching mathematics in rote terms.Once again the Ministry swung its press agents Into action, this timeto promote Cuise..3ire rods, and modern mo'hematlcs. Sunday supplements, in both elite and the working-class newpapers, told parentshow they could collaborate with teachers in helphig their children tolearn mathematics, through the use of the rods. Whin public demand 
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mounted, the Ministry w"s ready with stocks of the rods (produced in 
Chile) for sale at prleet; with!n the reach Uf all but the poorest families. 
Schools distributed the rods without charge to families unable to buy 
them. No direct pressure was put o3 teachers to use the rods in their 
classes, but the Ministry offered (through prominent announcements 
ito uewspapert, among other means,) to provide special courses in 
their use. Me.,: whlle, a subcommittee began work on the production of 
a national version of modern mathematics textbooks that used 
number-line concepts rather than rods. 

4.5 Other Developments 

A number of other curriculum decisions were being made at the 
same time. The National Educational Council, on the urging of its 
Liaison group, accepted the recommendation of an eight-year basic 
education cycle, the p!an of studies, and the syllabi for the first and 
seventh grades. Presidential decrees in early December 1965 gave of
ficial sanction to programs being pretested in pilot schools. Some pro
grams had been supervised by the Ministry; others resulted from the 
initiative of the principals. One decree described the structural 
changes noted above, authorized the Ministry to train secondary 
school graduates to become primary school teachers, and stated that 
the programs for the first and seventh grades would be tried ex
perimentally in 1966, and in the other grades successively. Another 
decree indicated what was to become of secondary-school teachers 
then teaching in the seventh and eighth grrdes. 

In the 1966 academic year, experimental versions of the first and 
seventh grade curricula were used in several hundred schools. All 
teachers using the new materials were provided with curriculum 
guides that provided detailed suggestions on how to teach the unit. 
About half the new teachers received some kind of short training pro
gram in the newly creatcd Teacher Training Center. The Ministry 
began to put out a monthly OducationalReview, which published of
ficihl versions of the curriculum and articles on how to implement it. 
Several newspapers published Sunday supplements with additioiisl 
suggestions for teachers and expl.inations for parents. 

During 1966 the Curriculum Committee kept in close touch with 
teachers using the new curricula. P. suits were generrlly positive, and 
further ,ooperation from teachers seemed assured with the signing in 
October 1966 of the teachers' agreement on salaries. In December the 
President issued a decree creating the eighth grade. In March 1967 all 
schools began uslng the new first and seventh grade curricula. In 1967 
experiences were again highly positive, and for the following year the 
Educational Council approved extending the new curricula to the first 
three primary grades in all schools. The seventh and eighth grade cur
ricula continued in an experimental status. 

In 1968 the decision was made to skip further experimentation and to 
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t'se the new curriculum for grades I through 8 in all schools. In four 
,ears, a new (and to some ebiervers' eyes) fundamentally different 
3urriculum had been im!.-mented in all schools in the nation, without 
major conflict or resistance. 

4.6 Analysis ofExpe-iencp 

Even the educators on the Curriculum Committee were impressed
with how fast the process had gone. They felt that one critical aid was 
the use of a curriculum planning model developed by Ralph Tyler
(with additional work by Benjamin Bloom). They confided privately
that almost any model would have served the purpose of organizing
their discussions and decisions, but this one enjoyed the benefit of be
ing the "international rage" among educators in Chile. The following 
comments, taken from interviews with members of the Curriculum 
Committees, were offered to explain the rapidity with which the cur
riculum was developed and put into place: 

What made the most difference was that we believed we could do it,
that we could plan a curriculum and make a significant change ineducation. This had been coming for some time; the country was ready
to do something rally significant. 
The Ministry's decision to open up the schools to everyone made a big
difference. We were faced with a afit accompli.Those students were
coming in and they had to be taught We had to work out something forthe 7th grade. The teachers felt it too. Parents' groups were asking the 
Ministry to do something 
At the time it seemed like chaos. Ev.,ryone was working at breakneck
speed on his or her piece. Nobody had any idea of the whole program,
except the Coordinator (the Director of the Educatiural Planning Office). All the groups had to write their ideas down en paper, and it allflowed through him. But if you needed anything - secretaries,
materials, access to teachers or children  you got It right away. 
There are some really outstanding people on the Committee's task
force. Some of them have studied abroad and have a universalperspective. And it helps a lot that many of the task force people are
good In committee work. The people in politics and the teachers' union 
are the best. They know how to organize a meeting and work out a com
promise when necessary. 

4.7 SecondaryEtucation 
The successes described above were all confined to basic education. 

Much more difficult was the task of generating a processs of change in 
secondary education. The planners wanted to create a program In
which there would be few or no distincticns between students bound for 
the university, and other students who would end their education after 
secondary school. Opposition to the planners' arguments in favor of 
the combined program came from both conservatives and represen
tatives of the Popular Front. The conservatives wanted to maintain a 
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classical, humanistic formation for those who would go on to the 
university, and a separate vocational track for those who would go
directly into the labor force. The Popular Front also wanted a separate
vocational-technical track that would send some students on to the 
State Technical University, where the Communist Party and its sup
porters had made significant gains and would shortly control the 
university. 

The final compromise was to -reate a four-year middle school with 
humanistic-scientific, and professional-technical tracks. Students in 
both tracks would all study the same subjects the first year, while 
some programs were shared the second year. They could transfer be
tween the tracks if their grades were good enough. Both tracks would 
0low a student to apply for admission to a university. The humanistic
scientific programs were to include some vocational courses. Ex
aminations for admission to secondary schools were eliminated,
although many of the elite secondaries, both private and public, con
tinued to limit admissions. 

5.0 SalaryIncreasesfor Teachers 
Not all of the Ministiy's dealings with teachers worked out so well. 

The case of the conflict over salaries demonstrates the need for plan
ners to include political variables in their analyses and to go beyond 
the limited set of factors normally included in economic analysis.

Study of the salary schedules of teachers had been one of the first 
tasks of the Planning Office, during the first discussion held early in 
1965. At that time, enough detail of the global strategy of the reform 
had been sketched out to make it clear that teachers would have a vital 
role to plan, but the planners did not yet know how much support and 
cooperation they could expect from teachers. The economists in the 
Planning Office anticipated serious resistance. One of them argued: 

Of course there will be resistance to the kinds of changes we
areproposing. Teachers have been in the same traditional 
rut for years. They do what they know how to do, and we will 
be asking them to strike out in unknown territory. But
unless we can get them to listen to what we are proposing,
nothing can happen (Paraphrased from interview, May
1973). 

The economists argued that a significant increase in pay would 
serve s a means to motivate teachers and convince them of the good
faith of the Ministry. They were opposed b) one or two other members 
of the planning team who felt that other incentives could be offered 
teachers. They suggested national prizes for good teaching, or similar
"moral" incentives. The team discussed briefly how good teaching
could be identified in the schools and how to keep politics out of the pro
cess. In late March 1965 the planners approached Sub-Secretary Rojas 



Chile Planning Came 129 

and Minister Gomez to ask their opinions on the feasibility of a signifi
cant pay raise for teachers. 

Gomez Millas responded that In principle he approved of such an ac
tion, although he would have to be shown that, in fact, teacher salaries 
were low. (At that point the planners did not know how teact"i' 
salaries compared with salaries of other educated workers). Gomez 
stated that there had been no public signs of discontent among 
teachers with respect to salaries. "Perhaps," he said, "you are going 
to create a problem where none exists. But go ahead with your analysis
and then we will discuss the proposal again."

Relevant data were collected by September 1965. The planners 
discovered that teachers' salaries had remained constant in real wage 
terms for ten years, even though per capita GNP (n constant dollars)
had risen 8.25% between 1961 and 1963, and over-all wages and salaries 
had increased 28%. As a consequence, teachers were being paid less 
than other professionals with comparable education. It was also true 
that teachers worked a shorter year.

The planners spent several months interpreting and discussing these 
findings. Some felt that salary increases should be tied to increases in 
the "productivity" of teachers. For example, teachers could be asked 
to work more than the usual 36 hours per week, or tc extend their nine
month year to ten or eleven months. Those planners with some ex
perience in teaching argued against these proposals on the grounds 
that these traditional work schedules were not on the teachers' list of
"negotiable" items. 

In December 1965 the planners asked Treasury to tell them the 
amount of money that would be available to the Ministry of Education 
for the next five years. They then ran the Comprehensive Planning
model, making assumptions about the amount of increases in pay that 
might be given to each of the various categories of teachers. The model 
results demonstrated to policy makers that the educational system 
could affort to grant teachersan increment in real income (over and 
aboveinflationaryincreases)of 50% over the five-yearperiod.

Some time was spent discussing the advantages of a proposal offer
ing increments over a five-year period. The teachers in the planning 
group felt that this long-term commitment by the Ministry to salary
improvement would serve as a powerful incentive foiexperienced 
teachers to remain in the profession. The amount of the yearly incre
ment would be about 7% in real income, a salary jump greater than 
any that teachers had ever been offered. After a study on the legal pro
cedures necessary to effect such a policy, a formal recommendation 
was made to Sub-Secretary Rojas, and the' Planning Office turned to 
other activities. 

5.1 Reaction to the Proposal 
The government chose to include the plan to increase teachers' 



130 PLANNING EDUCATION FOR DEVELOPMENT /Ilsues& Problems 

salaries with its general proposals for income redistribution anonggovernment employees. This redistribution would be accomplished bygranting proportionately larger cost-of-living increases to those withlower salaries. A month later the Ministry of Education announced thecreation of a sp~ecial committee to solve problems of teachers, TheCommittee, an advisory group, included the sub-secretaries of Education and Treasury, the President
Teachers (NFT), 

of the National Federation ofteachers. and the presidents of the constituent unions of 
As soon as negotiations were under way the teachers' unions seemedto realize they were in a strong bargaining position. The teachers' firstmove came on Sunday, June 5, 1966, with a public announcement thatthey would stop work on Tuesday in all districts where teachers hadnot received their pay. (Delays in paying salaries to public employeeswere notorious in Chile.) No mention was made of incremental salaryraises; all complaints were directed toward the antiquated methodsused by the Ministry of Education to process payrolls. The Ministry admitte(I that it was behind in payments, but that it was acquiring IBMequipment to speed up the process in the future.Many teachers failed to show up for work on Tuesday, June 7. Thefollowing Monday the National Federation of Teachers announcedplans for a two-day work stoppage that week if salaries for June werenot paid by the 15th. The Federrtion also announced other demands,among them, permanent positior.s for all teachers with one-year contracts. The protest had originally begunsalaries to primary 

over delays in payment ofschool teachers. Now, NFT demanded thatteachers in adult evening schools also be paid immediately. On the 15ththe NFT included another demand on its list, that the agreement to payteachers 70 cents a day for lunch be honored.By the 20th of Junr, the NFT rejected the Ministry's recommendationfor a 7%raise. The NFT position,which was supported by the parties in
the Popular Front opposition, called for a separate salary schedule for
the Ministry of Education, full-time positions for all teachers,
crease in salaries, and an ina system of salary incentives basedservice training. fly on inthis time the negotiating committee had beenmeeting for almost two months. Its final recommendations, not madeuntil late September 1V66, were close to the original proposal made by
the planners, that is, annual real wage raises In increments of about
7%. The NFT immediately made a counterproposalcrements of 15% calling for inper year for two years and called for a plebiscite
among teachersThe plebiscite was held in October 1966voted 2-to-1 in favor of 
Primary school teachersthe NFT proposal, while secondary sehoolteachers voted against it. About half the teachers in the nation -6%tha total voting population of- voted. The NFT called teachers out onstrike until the government accepted their demands. The strike finallye~t.,,d with a compromise worked out between the NFT and the Presl
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dent of the Christian Democratic party (not President Frei). In return
for the teachers' going back to work, the Christian Democrats promlsed to propose legislation creating a schedule of salary improvements
for the next four years. These increments, to be specified in the legisla
tion, would be about 10% per year in terms of real wages. Other less 
important fringe benefits weie also included. 

It looked as though the government had come out of the negotiations
fairly well. Although the 10% per year increments were larger than the7%that the planners had thought could be afforded, they were muchless than what the NFT had sought. Th. tettlement was described
publicly as the "teachers agreement," as if it wer'e a binding contract 
that would insure teacher collaboration until 1970.

But that was not to be. In March 1968, just before the beginning of the
school year, the teachers' unions again demanded salary increases
from the government. The facts seemed to be that the government,faced with a reduced over all budget because of declining revenues
from copper (subject to world market prices), was trying to squeeze
the cost-of-living adjustments for public employees down considerably
below the real increase in the cost-of-living. The NFT, demandingcompliance with the letter of the law of the teachers' agreement, In
cluded a long list of other petitions, among them, abolition of ali
private schools and a congressional inquiry into the publishing ofprimary school texts "based on foreign documents which ignore our
special character." This referred to the distribution of a basal reader
published in Spain, using drawings depicting aspects of Spanish life. Aprotracted strike follewed and again ended only after a compromise on 
economic issues. 

5.2 The NegativeSocialEffects of the Conflicts 
Neither of the two conflicts affected the process of planning theEducational Reform. Teachers continued to work with curriculum

planning groups, to try out new materials, to accept new responsibilities, and in general to contribute to a fundamental redirection of
education in Chile. But the additional financial burden of the increments in teachers' salaries reduced the funds available for otherelements of the reform. As a result, there was a limitation on the scope
of projects such as new textbooks, improved teacher training, andscholarships and nutritional programs for children from families with
low incomes. 

6.0 	 University 'lanti!ng 
If the dispute over teachers' salaries was * failure in which planning

paid too little attention to political variables, the development of
university planning Is a different story. In this instance, political ac
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tion made It possible to make decisions using the richer base of !n.formation that technical planners can provide.Prior to 1960, universities in Chile made annual budget requests tothe Treasury based on a linear expansion of existing programs by anamount correslndlng to the historical growth rate of the institution.Each university submitted its own proposal, without consultation withothers. The proposals provided information on the total amount requested for each unit (faculty
sketchy information 

or school) of the university, and someon the teaching and administrative payroll.Universities generally received what they requested except when thenational budget was particularly restricted, in which case the requestswould be granted proportional to the total amount specified.In 195(1 the InterAmerican Development Bank invited the Univers!tyof Chile to submit a proposal for cao~tal development. Tue amount theBank was willing to lend was a considerible fraction of the annualbudget of the University. Accompanying 
' invitation were detailed,
suggestions about the kind of information the Bank required in order toact favorably on the request Gomez lillas, then Rector of the University, used his team of economists and accountants, to generate data onthe number of professors and their distribution by hours and students,on students by program, on the flow of students through the system, onthe utillizatioii of space in the University, and on the fit betweengraduates and manpower needs of the economy according to CORFO(the national development planning agency). The loan was made andthe IDB promised more.Rektor Gomez then institutionalized

creating a budget his group of technicians byoffice to prepare the next submission to theTreasury. Among the analyses done by the offict was an estimation ofthe amount of money that Treasury could afford to grant the University, given national revenues Using data included in the I1B proposal,the University of Chile's budglet request for 1961 asked for a real income incremental increase of 16% over the previous year This was
three times the normal increment
The Univei sity's request was granted, largely because Treasury had
no counter arguments In folhwing years the University continuedits practice, and with the same kind of success (although with less enthusiasm after Gomez Millas left the University in 1963). Other univer.sities also developed budget offices and prepared proposals with costdata to accompany annual budget requestsl)esplte these developments, Minister Gonect Millas wat preoccupied with the situation of the universitics A critical element in theeconomic developmunl strategy of the Frel government was the creation of Chilean-owned indusfries and the nationalizatlon of large firmsthen held by foreign Interests. For this to be possible, the country needed many more engineers and physical scientists. A CORFO studyshowed that plans for economic expansion would fail unless universities could rapidly increase the number of graduates in technological 
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and scientific fields. But Gomez's own experience suggested that this 
could not be accomplished simply by giving more money to university 
rectors. Because of the political structure of the universities, the rec
tors would find themselves pressured into expanding less rigorous pro
grams, such as those Inhumanities and the social sciences. 

Minister Gomez addressed this problem by seeking out long-time 
friends among deans in the University of Chile, especially those in 
Engineering and Medicine. He brought them together hi informal 
meetings with a representative of the Treasury, where the Minister 
also was along-time friend, to discuss the general objectives of their 
faculties. From time to time he asked Ministry of Education planners 
to provide data describing the country's needs and the situation of the 
faculties. The planners were not involved in the meetings themselves. 
These informal, extra-official conversations resulted in grants from 
the Treasury to various faculties in the University, and a 10% to 15% 
incremental increase in real income. Similar arrangements were 
worked out in 196n, and in the case of one or two faculties the 
agreements covered a three-year period. 

Encouraged by this experience, the Minister asked his planners to 
draft legislation to formalize the arrangements. The Ministry of 
Education already had legal authority to control the budgets of the 
universities, but no Minister had ever dared to exercise it. The new 
legislation would build on the spirit of cooperation the Minister had 
been cultivating. The planners proposed creating a University Plann
ing Council that would have the power to evaluate the universities and 
to allocate the national Investment in higher education. 

Each of the university presidents found something in the proposal he 
did not like, but most resistance came from the University of Chile, 
which argued that it should be considered apart from the other seven 
universities in Chile. There was no formal, public opposition to the pro
posed legislation. Instead, the universities recommended change after 
minor change in successive drafts, dragging the process on for mon
ths. 

The University Reform Movement finally began in 1966, first in the 
Catholic University of Valpariaso, then the Catholic University in San
tiago, and only later in the other institutions. Attention shifted away 
frum the counter proposal. Students and faculty members were 
demanding participation in the university governance, and tension in 
Chilean society was high. At the same time, government revenues 
were mu h below expectation because of declining copper prices. 
lWoking ahead to the elections of rectors in 1968, political wisemen 
were predicting that at least three universities would choose men who 
belonged to political p-rties openly hostile to the government. 
Treasury was beginning to feel that investment in higher education 
was not such a good move at the moment. 

SI Ill, higher education seemed more than ever to need rational plan
ning. Demand for entrance to the university was rising rapidly and 
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would accelerate once the effects of 1he reform worked their'waythrough secondary education. Costs of higher education were rising tooas better-trained professors demanded higher salaries, better equipment, and better facilities. Unless investment in higher educationcould be related to national productivity goals, the government couldbe accused of supporting elitist educational Institutions.The first break for the Educational Plananing Office came in early1967 through a request from CORFO. Wheai several universities askedinternational agencies for capital development loans, these agenciesasked CORFO to underwrite them. Fuly occupieddevelopment planning, CORFO turned 
with economic 

to Educational Planning. TheDirector of Planning was a former CORFO inalyst, and it seemedreasonable that the Ministry of Education be consulted. CORFO wasdelighted with the speed and thoroughpuss with "hich the educationalplanners completed the necessary studies on the loan requests. COR-FO began to consult with the planning officeJects. In on all university pro-May 1967 when CORFO received several proposals fromuniversities for large research projects, it again seemed natural to askthe Ministry planners for help in evaluation.Information gathered by the Education Planning Officeplemented with a was suptask force study. The study began by requestingfrom Treasury all the budget requests by the universities for the pasteight years. The task force also combed newspapers, magazines, anddissertations from the various universities. Only at the end of the process were the universities approached directly for informationwas made possible in August 1967 whern 
This 

tre~ident Frei issued a decreecreating a Coordinating Committee for the Planning of ligher Education. The substance of the decree was almost Identical with the proposed, but never-passed, legislation drafted two years earlier by the planners. But the process behind it had differed in two important respects.First, the President had consulted privately with each of the universityrectors before issuing the decree. Second, the creation of a committeewas less threatening than a permanent Plannin:.g Council,Committees have short lives and 
because 

cannot control fundsauthorlied The decreeplanners to request information directly from the univer
sitles.
 

Armed with this decree, the planners gained 
mote information onthe place of the universities in chile's development The informationwas organized into a report designed to call public attention to the defi.clencies of the universities in terms of national needspublished by the National IPlanning Society, a 
The report was 

prestigious professionalorganization Rectors and planning officers of th( eight unIversitles,and other persons4 interested in higher educalion,tend a were in-lt,'d to atseminar sponsored ily the :;,,ci(ty to discnss tne findings of thereport
Attracted by the prestige of the sponor of the seminar, and follow.Ig the examplh of (he University of Chile. all of the universities sent 
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their presidents or representatives to a meeting held in May i#38. Leuthan a week before the session, students in the University of Chile occupied several buildings and demanded massive curricular ad ad
ministrative reform.
 

None of the participants 
 in the seminar attacked the Ministry ofEducation for having dared to do an evaluative study of the univer.sities. There was argument about the validity of some of the data, andcriticisms of the interpretations ofZered, but the assertion that highereducation should be planned remained untouched. Most of the univer
sity participants seemed overwh:ermed by the amount of knowledgethe Ministry of Education planners had about the uiiversities.

Immediately after the May meeting the Treasury sent out the annualrequests to the universities for the preparation of their budget propcsals for the coming year. This time the request was accompanied bya new set of guidelines that had been developed by the Education Planning Office. Universities were instructed by Treasury to return thecompleted proposals to the Ministry of Education. The budget officersof several universities were given help by the Ministry planners. Mostof these officers had little formal training and insufficient analyticskills to prepare the data requested The planners offered to help theuniversities obtain as large a budgetary allocation as wa b Lh possi
ole and reasonable. 

At the same time the pl~iners asked Christian Democrr ic politicians to help them anticipate the kinds of quest.ons that the Oppositionmight raise about the moves into university planning Using thatguidance, the planners prepared backgroumd papers with 27 questions,
and detailed answers, that were given to the Minl.ter, party members,
and friendly journalists

In September, when the budgets wes c due, four uni%ersities sent submissions directly to tho, Ministry of Education The othei s were sent toTreasur,, which sent them to Education aind advised the uriversities
that Pil future dealings should be with Education Each budget was examined carefully, criticiied, and then retirned to the university withsuggestions as to how it should be changed Somen of the criticisms proposed that the university receive less mont y Others suggested thecreation of new prograins or the purchase of nece%sary equipment or
the addition of new personnel to sujpport existing programsOpposition was muted In some cases universities wen~t alongbecause they believed that rivals had collaborated and been rewardedA few unversitivis were, it seens, over whlined by the arguments ofthe planners )ne universitv c(hooe to "fight it out" through public letters appea ring in the pies,, hut lost the debalate T'lfMinistry of Education planners listed thev fivie rea soins to account for the success of this 
first effort to a univ e- ,ssist sity planningSome oft he univer'sity presidents were (ChristianDemocrats 
- The University of (ile wai in stuch chaos, it was possible to dealwith member faculties one by one. 
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- The Provincial universitix did not form a coalitOH with the threeun1Versities in Santiago because they didn't trust them.-
 The main themes of the student reform movement
tion and rationalization - moderniza. - Increased the legitimacy of the planners' arguments.
 
- The fact that government had been 
 able to arralge (modest)

budget Increases for all the universities. 

7. Conclusions 
The history of some aspects of the Educational Reform In Chile isuseful if it serves to sensitize planners and ott'z-rs in the field of edue.tion and development to the importance of having political information 


to support the selection of alternatives for change Information Is theplanners's single most Important contribution to the process of planned change. Because decision-makers do not have the time to processall the data they receive, they rely on the technical expertise of othersto gather, tabulate, and interpret that data. And the morethe procedures scientific"used in the anaysis, therecommendations more credible will be themade. The .planners usedmodels were of any use, 

their models whereand avoided technocr atic analyses where itdid not helpThe planners' contribution can be realized in many ways beside themanipulation of models and quant ified data about t-0intcaI aspects ofthe educational rystem The problems of (ecision-make,-: hciude notonly choosing which alternative is best in somesense, .'i;" "netitral" tec hnicalt k possible, they must also choose the best altersatiterms of foasiIility of Iinplelentatioi ,esinThat implemtlentation InvolvesInitial aporfval !rom legislative or executive Lat'keepers,mobilizatio.. as well asfirst of ccntn'hi-officv bureaucralsteachers wnO (!o most of the work in educ ation 
and later of the

information aplementation inl(udes teAt ininot only 4n assessment of tire (ompet 'ncy ofvarious actors to do what is expc.led of them, but atso Infor, ;,allonabout their dispoPsition to (1) what is drsire(tl'roposail for change couche-d in fundamental trn.arouse considerale anxiety about theitg 
are likely to

ilplicatlonsof the The discussiongoals of educat ion, for exapnlpe, requires apolitical consensus if it Is to result in action 
high degree of
 

Most frt quent~y that con.
senus does no( exist, and prograns a Ssociateddamental goals witji c|Janf-es In funfail for lack of stipport
prefer to talk 

For that rasoii, INlIticiansn 
hlerms of inte'rme(iat objectives or targ-ts, (,,-evenbetter, the means for attaining those tar tnfortunatelyyet know enough about the means-en1, relationships in education to in
n we do not 

sure that a given means will produce
oriented, a desired enid, Although gailthe Chilean Reform was presented In term, kif changes Inoperr tional objectives and educational practices The plat,nera' mainconcern was to Insure that those practices would ltend to doatabllze the 
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educational system in the sense of prompting further changes inteachers' and admin!strators' behavior, or in makinq it "reasonable"to change curricula. Once a given set of behaviors ,,,as "unfrozen" itwas easier to suggest new patterns without stimulaAng a discussion atthe level of fundamental goals.Planning is inherently threatening to politicians, in that it tends toreduce their degree ef freedom by being specific about courses of action end expected outcomes. Resistance to planning by politicaldecision-makers was cvercome in several ways. First, proposals foroperational objes.sti vs were phrased in open-t'nded language. Even themodel results were used to increase rather than to reduce options. Second, planners enjoyed the personal confidence (and in some casesfriendship) of the decision-makers for whom they worked. This confidence was both earned and increased by the planners' ability to helpthe decision-makers :-hieve personal and organizational objectives.Third, the planners a,'c'!pted the validity of pluralist politics, whichassumes that human institutions and organizations are not perfect butare changeable. By not chasing the perfect, or optimal, planning solution, and by seeking to increase participation in the planning anddecisitn-making process, the planiters demonstrated their commitment to the political values held by the decision-makers. This broughtsome losses, but it kept things moving, In the case of the conflict withthe reachers Federation, the planners accepted their losses and madedo with what they could get. Adjustment to reality, not constant success, was a feature of planning in the Chilean Reform.These conditions may not hold in all developing countries, but inmany it would seem that educational planners operate in a situation inwhich power is distributed across a broad spectrum of social groups.In such a situation, planning cannot presume consensus about basicvalues and goals for edut(tion. The planner's job in that circumstanceis less one of discovering the ideal solution than it is one of helping thebody politic to work through its conflicts to derive a compromise thatmakes some improvement in the general welfare. In ruch countries,planning is successful when it contributes to raising, exploring, and
charting possibilities. 





CHAPTER 7 

Comprehensive Planning
 
Models: A Commentary on
 
Policy and Program Issues
 

RUSSELL G. DAVIS 

1.0 A TransitinalN te on ComprehensivePlanningModels 
This -comment ot, comprehensive planning and systems analysis

discusses the educatienal policy and program issues that can be raised
and clarified through the use of comprehtnsive planning models. The
discussion follows directly on the case describing educ.tlonal planning
during the Educatonal Reform In Chile. The Chilean case mentioned
three uses of a compx ehensive model during the planning of the educa
tional reform in Chile in the years 1965-1970. Before going further we 
wish to emphasize the following point:

The focus here Is on educational planning Issues that can be raised
and clarified through the application of comprehensive systems plan
ning models. Our interest is not in the mathematical form of the 
models or on the algorithms used In computing with the models
Mnaels, methods, and algorithms will be covered in Volume II.

The Chilean case focused on the political and organizational context 
of planning and on the educational and social Issues of Reform.
Methodological Issues, as exemplified in the use of a comprehensive
model, were not central. lere methodological Issues tire central, and 
we will deal with the applications of the model that were not discussed 
previously. 

2.0 Brief I)fscuissioii of lrogrnrn~itgModels 
We will offer a brief, nontechnical description of the comprehensive

educational planning model used in Chile. The aim Is to explain enough
about the model in order thrt the issues raised for planning may be
better understood, The mod l that was applied in Chile Isanailyed indetail in Schiefelbein and Dp'ls (1974). It Is a mathematical program
ming model, specifically a "linear programming model." Asimplified
version of the mathemratcal equations which decribe the model and a 
brief graphical Illustration of the solution of a simplified verelin of a 
linear programming model are offered in the first three chapters of 

I)P 
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Volume II. Here we afrm to explain the model from an educationalplanner's viewpoint, and the model will be discussed In the language ofeducational planners. Those who want a more technical background onprogramming modeL' can find several authors who present usefultreatments of the topic of linear programming. These range fromsimplified presentations of the basics of mathematical programmingby Reinfeld and'Vogel (1958), to presentations at a middling level ofmathematical difficulty by Gass (1959). A more recent extension ofmathematical programming has beer,toward goal programming, aadIgnizio (1976) hns written a book that present, the subject as Siniply asit can be done. Bowles (1969) and Schiefelbein and Davis (i974) discusstheir models and methods in detail and illustrate how linear programming is applied to the development of comprehensive educationilplanning models. The latter book may present more than most personswant to know about how the equations of the planning model weredesigned and computed in Chile.
Expressed in planning terms, the Chilean model is simply a set ofgoal, or objective, statements of the type which characterize the opening lines of most plans. Qv. Volume II, Chapters 1-3, these goalstatements are euempiified amd stated in the f,:m of symbols andequations. here we use words and sentences.) 

2.1 The MajorGoalor Objecbtve of the Model 
The main goal, or objective, stated In the Chilean planning model isto hold the costs of running the education system to a minimum. (In theAppendix this statement is called "the objective function," and the objective function is to minimize capital and current costs of the systemwhile attaining the other goals stated in the model.) It Is a statement of 

this kind:
Minimize the capital and current costs of the school system over the

plan period
There are several other goals, or objectives, that the planner will
seek to reach while keeping the educational costs to a minimum. These
are the usual sock; I, economic, and pedagogical goals of most educa.
tional plans. We will discuss some examples from the Chile model.
 

2.2 	 Evaiminoc Goals
 
MarpowerGoal. The 
 goal is to reach manpower requirementstargets, which means to educate and train a certain number ofworkers in Chile. Iow many workers? This is determited by a manpower requirements projection, and the results :re put into the planning mod,.I us minimal goals for the education and training system tooattain, In general form this second goal would be stated:The education system must Xraduate suffllenl numbers to equalor exceed X number of workers with educationlevel Y. In the model 
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this general statement will be formed into a large number of specific 
equations which cover the goals for each type of educated manpower 
requrmd. In this explanation of the model we only give a general state. 
ment of the kind that Is made into specific equations in the model. 

Budget Goals. Another kind of economic goal Is to stay within the 
limits of a reasonable budget forecast. (These limits are called 
"constraints".) A goal (constraint) of this kind might be stated: 

Expenditures in the system can not exceed a budgetarylimit of X 
amount. 

2,3 Resource Limits 
Similar to the preceding goal is the goal that the school system must 

stay within the limits of the resources that will be available to run the 
system. Resources that are put into the system to make it function are 
called "inputs." Two important inputs required for the system to func
tion are teachers and buildings. Hence two goals statements 
(constraints) would be: 

Over the period of the plan, the system must operate within the 
limits (availableor to be trained)of X numberof teachers with Ylevel 
qualifications. 

Over the period of the plan, the school system must operate within 
the irnits (a vailable or to be built) of X square meters of classroom 
space of type Y. 

These las, two goal statements are constraints and, therefore, In the 
model systc.i, cannot exceed the limits of resources or inputs. Dif
ferent constraints can be written for different levels and kinds of 
education programs in the system. 

2.4 Social Goals 

Social goals are also built into the planning model. in that one oi the 
objectIves is to educate a certain proportion of the children in the ap
propriate age group. By putting these goals into the comprehensive 
model, the planners followed the social demand approach to planning, 
as well as the manpower demand approach to planning. The social 
(demographic) goals could he stated: 

Over the course of the plan period at least X proportion of age 
group Y will be admitted to the schools. (The goal was allchildren). 

The proportion of age group Y admitted to the school in any given 
year must equalorexceed the proportionof the previousyear. 

2.5 PedagogicalGoals andFlows (Promotion) throughthe System 

Goals that reflect the technology of education or the quality ofeduca
tion are built Into the model. The quality Is determined by Inputs, 
which are linked to flow and costs. 
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The first link is in the flow coefficients of the system. These areshown by the promotion, repetition, and drop-out rates. These rates are related to inputs an6 costs: for example, improving
teacher/pupil ratio will imr tove promotion rates. 

the 

The flow of students t13rough the educational system to graduation islimited by limits or,resources allocated to thr. system In the form of inputs (teachers, classrooms, materials). This flow (promotion) can beincreased by increasing the inputs ind ultimately the costs.Remember also that the first goal of zne system was to hold downcosts. Hence the flow, the educational technology (inputs), and the 
costs are linked in the model.

The technology of the education system is reflected in the input coefficients,, which show the amount of inputs (teacher time, classroomspace) necessary to provide a year of education in the system. TheseInput coijficients are related to flow coefficients and, in turn, relatedto cost and budget. U more teachers, space, and curriculum materials are allocated to schooling, the input coefficients are raised, the flowsthrough the system are increased, and the costs are raised. The sequence of linked flow and technology statements might be: 
- Current flow (promotion) through the system is limited to rate Z.- To increase flew from rate Z to rate Y requires an increase of 

Amount Ain Input B. 
- An incr( use of Amount A in Input B raises the cost to C.
 
- To increase flow from Z to Y will cst C.
 

3.0 A GeneralEvaluatUonof ComprehensiveModels 
Now let us return to see what the planner has in his comprehensive


model. From a practical planning standpoint the model permits the
planner to specify a set of planning goals. We have seen some of these.
They are the usual goals of planners, and could as well have been
stated in d normp! set of sentences and paragraphs rather than equations. In the Chilean model these are economic goals (reaching manpower targets and holding down costs), social goals (educating a certain portion of the age group without respect to social background of
the children), and educational technology, or pedagogical goals, In
which Inputs of teachers, classroom space, equipment, and Instruc
tional materials are used to maintain a flow of students through thegrades of the system and on to graduation and entrance to the work 
force. 

The advantage for a planner in using a comprehensive model is thatthe various goals are linked into a set. Thus, one goal, for example the manpower requirements goal, Is not attained while at the same timeanother goai is completely sacrificed, for example the social goal.Goals are not simply set without reference to the resources that are 
I.The simplistic assumptions such models make about educational technology and oduestional quality are criticized by many educators, 
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likely to be available and the costs of employing these resources to pro
vide education in the system. The major variable operating In, or
behind, all of these goal statements is the number of people flowing
through the education system to graduation and entrance Into the work
force. This number can be increased or lowered over the plan years so 
as to attain the goals that are stated in the model. 

The advantage of a comprehensive model is that conceptually it 
spans and links the educational, social, and economic systems. The
disadvantage of the model is that by spanning so much of the system it
does not permit ilrose attention to the details of the teaching/learning
process itself.The technology of education,the way the teaching/learn
ing process actually functions, is reflected in the model in a very
general or aggregate way. When the model is run, the planner must 
deal with things in a general way. A comprehensive model does not
link explicitly all the way down to the instructional pricess. Stated a
little differently, this means that the planner cannot provide the educa
tional manager with explicit guidance as to what he might change to 
improve the instructional process. This is the classic problem of 
systems level models. We will return to this point many times in order 
to make it clear. 

The education system is handled at a very general level. This is true 
of any planning model, but it is more the case when relationships are
stated in equations and assessed in numbers. The millions of relation
ships at the heart of any complex process like education could never be
captured in any model with a finite set of equations. Hence, the ad
vantage is that the comprehensive model permits the analyst to solve
the entire set of equations (goals) all together. Insofar as possible, the
social and economic and educational goais are attained. The model
results will indicate the number of students who can be educated at 
various levels while reaching the social and economic goals and stay
ing within resource and budget limits. This is attained at minimal 
economic cost. But there is a cost of another kind in using general
models. We might call this an epistemological cost, in that we lose 
some knowledge when we use aggregate models. We will now examine 
the issues that the model raises to see if it is worth paying the cost in 
terms of knowledge gained about the system. 

4.0 The ChileanModel Used to Trace PolicyIssues 
Several rilacational issues could be dealt with effectively by us!ing

the comprehensive planning model in Chile. The model, or some ver
sion of it, was used to explore a number of these questions, primarily
by simulating changes in the system and studying the future effects of 
these changes. 

4.1 Extending Six-Year Primary Schooling to Eight Year Basic 
Education 

One of the earliest and most critical issues discussed by planners 
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was whether to extend primary education from six to eight or nineyears. The first proposal was to make basic education a nine year program. Given the limited resources and the shortage of classroomspace for large numbers of children, the decision was reached tocreate an eight-year primary or basic school. Educators believed thatthe social benefits obtained from an additional two years (beyond thesixth grade) would have been even larger with a nine-year school, butthey felt that the effort to achieve such a change would put too muchstrain on the system and its resources. Furthermore, planners wishedto use some resources for reform, and for some educational plannersthis meant improving the quality of education, as well as expanding
enrollments.

In addition to the question of whether most children would continueon to the seventh or eighth grade after completing six years, the planners had to determine the capacity of the system to provide facilities,teachers, and materials for the increased enrollment; what to do aboutthe attitudes of former secondary teachers who would be assigned to"basic" grades; what to do with the secondary school teachers whomight be unemployed; the cost of each alternative; and the politicalresistance that would be provoked. The planners had to use the modelto simulate a basic change in the structure of the entire educationalsystem. Once this basic change in structure was made, the modelcould be used to project the many different consequences of change inthe system structure. One likely possibility, and one that the plannershad set as a social goal, was that when basic education wds changedfrom six to eight grades, more children would continue on throughgrades 7 and 8. More resources would be needed to educate these
students. The model "'jald be used to simulate these additional flows,
input requirements, and the resulting costs.
Some teachers who had been classed as "secondary teachers" would
now be teachers at the basic educational level. flow woulO the affectedteachers accept this? The model could not project the feelings of theteachers but it could show how many teachers would be affected. Itcould then demonstrate whether it was possible that these teacherscould be kept at secondary level to replace teachers lost through attrition. The model could trace the cost consequences of these changes.For tracing these issues and their consequences a systems model wasessential. It would have been difficult to understand the many problems if they were studied in piecemeal fashion. Hence,comprehensive planning models permit simultaneous analysis ofseveral effects operating together in various parts of the system. Comprehensive models do a better job of actually sir ulatingpoiltical reality where many effects are tangledtogether. 

4.2 Automatic or "Social" Promotion 
A second major issue faced by the planners was that of automatlcpromotion. Actually, promotion is never completely "automatic" In 
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the seosv that all students are moved to the folioing grade every 
yarr What in referred to bere is more "social" promotion, which 
means that most studenb, are moved along through the system with 
their normal age group/, rather than kept back on the basis of school 
marks or examination results. In Chile, given an over-all objective of 
normalizing the nge-grade distribution,' It was important to improve 
the flow of students through the system. Use of the model earlier had 
shown that official repeater and dropout rates could not be correct. 
Employing or historical series of enrollment figures, the pla.-iners
demonstrated that official rates gave unrealistic projections com
pared to present real figures. The analysts used a ,rlal-and-error 
method to estimate what the real drq1,j.,t and r-p ; er rates must 
have 4een. These rates showed that, cotna-y to common belief, 
repetition was a grave problem, while d-sertlon, or dropout, was not 
significant. The planners then decied to set aside work on the dropout
question in order to look for policies and programs to reduce repeti
tion. 

The simplest solution was that of automatic promotio. At least 
some of the planners believed, on the basis of impressionisUc 
evidence, that teachers' marks bore little relatonshi to either the in
tellectual ability of children or the!ir academic achievement levels. 
These planners felt that all children should be promoted automatically 
at the end of each year, through the first six grades. The model results 
were used to ernamine the impact of such a policy on enrollments in 
grades 1 to 8. The improved flow through the primary gradea would 
create pressure on secondary schools and bring increased costs. The 
Sub-Secretary wished to know the cost of keeping more students it the 
system through the eighth grade. Using the model, the planners show
ed that, contrary to what see'ned common sense, improving rctention 
and flow through the system would, over time, actually reduce the 
enrollment burden. SiPe costs were driven by the enrollment burden, 
and a large portion of the resources were wasted In giving Inadeouate 
schooling to repeaters, the Improvement of flow through the s stem 
and the retertlon implicit in automatic promotion would atLually 
reduce enrollment burdens and ultimately costs. This would not come 
as an Pautomatic saving, however. The projection Implied that the 
quality of education haId to be Improved by Increasing and Improving
educational inputs. These consequences were also shown to the Sub-
Secretary. Without a comprehent've model that linked enrollment 
flow-to-inputs-to-costs, these Implications could never have been trac
ed. Comprehensive models enable planners to trace complex relation
ships among variables, ad the rests often reveal multiple effects 
o%er a period of time 

Alternatives., such as automatic promotion through the first four, 

2 If itudenta are enrolled Inthe normal grade for their age, for example, seven-year olda 
Insecond grade, eight year ol , In third, this usually Indicates regular flow, and "quality"
and officlency Inthe system 



146 PLANNING EDUCATION FOR DEVELOPMENT/Issues & Problems 

first three, or first two gracies, could also be examined. On the assumption that automatic promotion would Increase the heterogeneity ofabilities in a given classroom, and hence permit fewer students perteacher, analysts studied the pupil/teacher and cost implications forthe entire system. Could automatic promotion mean, for example, thatfewer children over-all could be served, assuming that funds were notunlimited? Or, assuming the same class size was maintained, wouldteachers require some additional training? What would be the implications for teacher training and curriculum reform in the whole system? 

5.1.0 Usingthe Model to Go from Policy to ProgramOptions
Using the model, the planners could simulate a variety of policy options to automatic promotion, and they could study the enrollment,cost, and pedagogical effects. They did not assume that automatic promotion was an absolute good If carried out extremein form,automatic promotion simply meant pushing all children through thelower grades toward eventual failure in the upper grades. The planners believed that the old policy of not-promoting, especially in thefirst grade, often reflected these discriminatory features:- It probably penalized unduly for the effects of slower maturationand readiness, in that the selection criterion was largely based on

reading skill. 
- The children who were not promoted were usually from a lowersocial class, with a family cultural background different from theschool culture. They may also have been affected physiologically bynutrition-induced difficulties They were usually from homes wherethere was little social organi7ation of the kind that sends children toschoo' regularly, keeps them there, and helps and encourages themwhile there. The planners argued that if these assumptions about inequality in background and readiness were plausible, then a variety of
program options might be required to supplement automatic promotion. Thus the model raised social issues which In turn raised issues of
educational policies and in turn led to program ophons 

5,1,1 fleadnes, lrograms.One such option might be deslgned to give diadvantaged childrenhelp through readiness progra is at kindergarten and pre-school level.This help would consist of enrichment through readiness training,possibly supplemented by health and nutrition and socialization measures If these worked, one option would be to establish xocial promotion policies at the first grade by promoting all children to highergrades and then apply selectlv promotion later 

5.1.2 Developmental teatig
Another alternative is to offer remediation through the first two orthree grades In the form of heavy emphasis on developmental reading. 
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Lack of reading skill is one of the major causes of non-promotion in theschools of all countries. Hence, an improved and longer direct instruetion In building reading skills seemed necessary. Tests of reading skillwould still be useful at first grade for diagnosis, but the test wouldnot be used to fall the child in the first grade. A better policy alternative would be to promote the child to second grade but to screen outthose who failed largely on reading and to place them in special
reading programs at the second grade.


The requirements for additional 
 reading teachers would not belarge, since the students would have been kept in the school system In any event and served as repeaters in the first grade. Now they wouldbe served by extra teachers assigned to the second-grade level fors&ecific work in reading instruction. Thre teachers would have to begiven special training, perhaps in servle, but this item could be addedto instructional costs as a ,or imprving the quality of themeasure 

system. Given resource limitatlors in Chile, educators could
realistically offer much 

not
in the fotm of developmental or remedialreading programs, but the issues iaised by the model did serve toprompt consideration of educationa, programs that would supplementpolicies such as automatic or socidi promotion. Model runs estimatedthe additional outlays implied by some program options. Again andagain, the issue came down to costs and resources. Ilere the modelcould be used to simulate the differerce ir. costs of the old system.where the enrollment pile-up occurred in the first grade, and a newsystev i where students are pushed along to higher grades 

8.1 
 ( ompound Afat,power lequirements and Educational Supply
Modeis

General planning molels were also developed atnd applied in the
Domihlcan Republic (Dominican ' ,z':.bllc1974s. in Saudi Arabia and
Kuwait 
 (World Ilank) and in ('hile (Chapter 2,Volume 11), and in a
numhmr of countries in Asia and Africa This type, of model links
the edication/training system with the workforce, and it is sometimes
referred to as 
a Compound Model Different versions of it have beenused in the country studies mentioned above The manpower req'drements are projected using the lasic Method which Isexplained Inthe Instructional units on manpt,,,,; r planning nethods in Chapters 8
12, Volume 1i. 

The compound model of Figure 7 1has four main parts:
Part I shows the manpower stock (workers by sectors and occupations) In the base year. and shows the attrition In this tock over theyear In the case of the model In Figure 7.1 the manpo-,er stock isclassifled into "National" and "Foreign." This would be important Inthe countries where there are large numbers of expatriates in the sklil. 

et labor force. 
Part 11 Isa forecast of the manpower requirements for each of the 
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plan years. It follows exactly the BIasic Method explained In Volume I.Employment Is forecast by sector and occupation for each of the plan 
years.

Part III forecasts the flow of educated and trained people throughthe educatlon/training system and Into a skilled labor pool for theworkforce. (Chapters 4-7, Volume 11, explain enrollment forecasting
methodologies.)

Part IV makes a final comparbon of manpower requlrements and 
educational outputs: 
- Manpower requlremenv, targets are taken from Part II projec

tions. 
- The stock, projected in Part 1,is subtracted from the manpowerrequirements, because this stock is already available and need 

not be supplied, 
- The new supply, projected In Part Ill, Is aliso subtracted from the 

manpower requirements. 
- The re3ult Is the net manpower requirements (requirements

minus stock, minus supply). 
- The net requirements data is used to decide whether addition

al supplies of skilled foreign mampower are required. 
- The comparison of requirements is made for each year of the 

plan, and for all the years of the plan.
The final result of the compound modei Is to Indiate whetherpolicies and programs are needed to increase educstion and fralhing Inthe country or abroad; or whether foreign labor, already educated andtrained, should be recruited to fili the requirerents; or whether the requirements will remain unfilled and economic g1rowth affecFbd. 

6.2 GeneralCornment on nomprehensiveand Compound] odels
The mein , ., of compound models, like the one shown in Figure 7.1,Is not In predicting the future balance of mariptwer requirementa andeducational supply. No model, no matter how large and Cetsilled it maybe, and no matter how skillfully it Is designed or how accurate the information supplied, can predict the future. Even less can trunning themodel make some desired future come to pasr. Compound and comprehensive models can serve policy planners well in many ways, andthese will be briefly discussed. 

6,3 FutureSystems Gaps 

Model runs serve to alert the planner to future gaps between manpower requirements and supply. These gaps will appear If theeconomic and educational changes that are traced from analysis of 
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put and rresent conditions continue Into the future. The compound 
model bafts its economic growth forecasts and educitional supply 
projections on past and present economic and educational facts. Model 
runa do not predict the future, but rather show what can happen if cur
cent conditions continue as they are, or change in some pattern that 
can be deduced from the past and present. The compound model will 
reveal shortages in the supply of educated people for the workforce if 
present entrance rates and promotion rates continue. The model will 
also reveal the effect of continuation rates from one program to 
another and thp possible effects of workforce participation rates for 
various groups such as females, young workers, and rural inhobitants 

Projections should also suggest that the future projected iB not in
evitable, in that nambers and rates can be changed by changing 
policies and programs. 

6.4 Systems Botthcnecks 
Compound model runs serve the planner in general terms by show

ing the relationship of different parts of a large complex system, ard 
the effects of one part t,! the systvin on another. lience, comprehensive 
model runs help systems planners Identify bottlenecks in the sys'em, 
Ar example in the Chilean planning model was the indication of a bot
tl.neck in expansion of systems enrollments because of a limited out
put of trained teachers. The model huggested the necessity of a fairly 
massive in-service tcpe,,her training effort, run ot? an accelerated basis 
in the early years and develoqed into a slewer-paced, higher-quality ef
fort In later years. The model runs also indicated a bottleneck in the 
trainipg of skilled workers, unless shorter in-service tralnirig pro
gr ,is were offered These programs were projected at high unit 
costs, and the model Indicated that in the long run the workers could be 
trained more inexpensibely in existing vocational school programs 

One bottleneck which prevents flow through lhe system to higier 
levels is the effect of school exarnmation% and restricted p-omotions. 
Another bottleneck in manpower supply in many -ountries is low 
fem ale particilpati on rates in the workforce Y.'t another may bie pro
blems in recruiting or training techers in science and technical fields 
to staff programs that produce Acientis t s, engineers, and technicians 
Some bottlenecks, such as restricted promotion, can be removed 
quickly with simple policy and program changes. Some requlre 
changes ui. social patterns, changes in the I)nsic structure of tae scheol 
system, and greatly increased budgets Effects are interrelated. 

7 1 Model evultv 

Sometimes moth-l results are counter to common sense, or countir
intuitive. We have seen an example of that In the case of the eo!lk
prehensive model in Chile Similar results have b"n obtained utrli 
models like the compount model ahown in Figure 7 I tetal the call 



Tab7.1 Pmew &School /j; . aEwfjlwo 

ACTUAL 
MODEL PROJECTIONS IM 

Same promotion Improved Promotion Atomatic promotim
Grades 19703 Pa 1975 P& & 	 P•p 

81. 134 (25) 	 145.571 (23) 130.274 (.21) 106.702 (.1721) 
2 	 7 (6.12 719
 

_V
 
V777.(19)7 (1)15,295 (.18) 
 113,8n3 (.19) 103,462 (.1701) 

3 54.92 (.17) 69,91) (17) 106.983 (.17) 106.184 (.17) 103,912 (AM) 

4 UO 17 ID&W (.17) 108,735 (.17) 10322 (.1M6) 

5 tU,2.M! ,.13 j 5309 (.13) 83.543 (13) j 86.738 (_14) .,U (.16) 

$ i 4N (o 4.3.317 (11) 1ses .i 
6_ (578.015__ X4 (.13) 6,94 (.1612) 

Total 330.955 I 0 1 ,b 406.2D4 (100) / 28, (101) S23.794 (1.01)" 62D.00 (1.000) 

FlAures based om enro.lment pr)eeuions carriel out rn an :etual country, which for purpaes of this exptansUou need aft illi The e rolmenit proectios were carred out as part of a compound modeling exe;!tpesmg emoIlmeut flows tnxamugb 	 h Vrojectif Mow tat bthe system over tirme. the burden x on the system is actually io , even thono mmare taken into the system: and retained langer in it This same counter-intuitive result was demonstrated by using com-Iud model projections t.- 4;o d in Saudi Arabia. 	 3 P = proporton ingrade b >100 roUndlng errW 



1 P2 ANWOU TDm ptnM IUY PM3WMWT/Im &PMbsi" 

InChile where the Sub-Secretary was surprised ad gratitedto letm
that the improvement of retention and flow In the system would taot
necesarily Increase enrollmoot burde i and costs. Model projetions
showed this. Though the result mgt/t seem counter-intuitive, It can be 
illustrated simply with the data in Table 7.1. 

Table 7.1 shows enrollments projected for ! six-grade primary
school using a comprehensive model. Both the Chilean model and the 
compound model would give these results. Table 7.1 shows the
enrollments in the year 1l3 and In 1975. These are actual enrollment 
data. Note the heavy pile-ap of enrollments In the first and second 
grades. If enrolmet-s were flowing smoothly through the system,
about 17% of the total would be inthe first grade and about 16% would 
be In the sixth. (There would almost always be slightly more In the 
first than in the last grade, even assumig, as this does, that popula
tion Is stable). in this system, in 1973. about 25% of the students are pil
ed up in the first grade, more than twice as many as in the last grade,
and the population is fairly stable. In 1975 the situation improves
slightly, but there is still a large pile-up in the early grades because of 
non-promotion and repetition. Actually, in this system a first-grade 
test was administered. 

The right-hand side of the table shows three projections to 1985, asing 
a comprehensive model. In the first one, promotiov mtes are kept the 
same, and though the school system grows in nu'.*.-r, the pile-up in 
the early grades Is still noticeable, in the eo ond p.,ct~lon, promotion
Is Improved substantially, the pult. tegins to L-,. psr, and the 
distribution over the six grades becomes more evn. !-*, t,%val projec
tion is based on near-automatic promotion. Two things en be noted-
First, the distribution is much more even. This would be expected with 
automatic promotion. There I. little pile-up in the early grades. What 
could not be foreseen quite so easily is that enrollment totals for all
grades ire actually lower for automatic promotion Because students 
are not made to repeat, they go through the system and no longer pile 
up In the early grades. The system covers more td the Pge group but
there are fewer enrolled Students go on through the system, Actually,
the enrollment barden is reduced. The system Is more efficient 

Comprehensive m(dels can show this gala In efficiency, and they 
can also show the cost consequences of this. In Chile the costs were not
reduced, because the flow through the system was built on a better and 
more expensive educution that was Instituted through the Reform,
However, the Sub-Secretary had stronger grtunds to argue for In
creased support beciuse model projections shewed that more cost
efficient solutlons were being Instituted in the system This s mb,
result has been ulemontrated with compound models in other coun-
Aess. A systems planning model puts together the enrollment flows 
end the costs. 



7 PtVINOW. oSystems Futureand Laad-Time 
Model una serve by showing possible effects several years beforethey occur. This preview provides planners and policy makers withlead-time to develop other options and alterntives to change thingsfor the future. 

7.3 ArrayingPolicyOptionsand Alternatives 
The model helps the planner array broad sets of policy and programoptions In a systematic way. In arraying these options, the policymaker or planner may see relationships among them that areotherwise easy to identify. Examples 

not 
would be tradeoffs betweenreducing economic growth targets and manpower allocations policies(recruitment and support of expatriate manpower), or tradeoffs between manpower allocations policies (recruitment and high-cost hupport of expatriate manpower) and investments in education to Increase the supply of national manpower. Once these broad options arearrayed and understood, it is easier to identify more specific policyand program alternatives within the education and training sector. 

7.4 Linking Policy and Irograms
Model results may not only indicate that there are future problemsahead, but the results iray also Indicate the advantage of specific program options. These options may be linked in chains of policy and program relations The model may project a shortage of educated andtrained workers to meet certain manpower requirements. This problem may be met by Increasing the number of graduates of vocationalschools, or by training more people outside of formal school programs.The comprehensive model run in Chile indicated that inthe long runthe vocational school option was lower In cost for some training fields.But this option required an outputincreased of primary schoolgraduates to enter the vocational schools. This Increase would not happen because of the low output in primary schools The output could beraised by institution of a policy of near-automatic promotin, but thisrequired certain programs to train nore teachers, and the model Indicated that they coulh be trained more cost-efficiently In-service.Also, the possibility of assigning teachers In teams to certain aremicould increase flow at lower cost The model enabled the planner totrack through the tystem a series of related program and policy consequences that could not be underst(ml at well when each programvariable was examined In isolation 

7. PIllot Sri i Tria/ of Options a nd A lierna lives 
Once options have been identified, they can be tried at pilo scale, theoutcomes evaluated, and the effects of extending program, thriwghoutthe system can be simulated ilence, models can serve for expelimon. 
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tition with both large policy and specific program alterhatives. Dif
ktrent outputs and different resource requirements can be estimated.
The efftats of theae alternatives can be traced throughout the system. 

7.6 IdeatUfyinh InformationRequirements 
Running a model also helps to identify information that is essential

for planning and policy development. The model does not produce the
information or refine It. The model identifies the information required
and specifies the form and currency required of the information. To
service the model and to keep it running requires the gathering and up
dating of Inform alon. 

In working with models, planners will realize that no model is ever
perfect In form or complete in information. Anational level model can
be disaggregated and refined to help planners understand regional and 
local realities. 

8.1 The Mode! andSocialLearningin Organizations 
More than tny other outcome, a systems model should serve as a

learning experience for planners, policy makers, and decision makers.
In the ideal situation, learning should increase for the mode! makers 
and for all other individuals and groups who are affected by the
economic and social events portrayed In the model. In obtaining more
current Information the planner increases his knowledge of the educa
tion and training system. In turn, this knowledge can be diffused more
widely to Inform others. But the Increase in knowledge and learning
should go beyond an increase in factual knowledge and cognitive learn
ing.

Discussion of the model should promote jalogue among planners
and communication with people outside of ,lanning. In this exchange
the most important outcome is social learning. In discussing the design
and the results of the model, the participants should increase their
understanding of the assumptions, values, and preferences - even
biases  that have shaped the model and the real world it portrays.
The discussion with the planner should increase the awareness of
others us to their assumptions, values, and preferences. Most Im
portantly, the planner can Increase his own awareness of his own
assumptions, values, and preferences. In this exchange the true value 
of a general model is realized through social learning. 



FOREWORD TO CHAPTERS 8 AND 9 

Towards Equality andEquity: A 
Central Route for 
Educational Planners 

Equality and equity have such profound and growing significancefor educational planners and policies makers that the themes are worthy of several different treatments. The first treatment here is mainlyconceptual and exploratory. It defines and differentiates equality andits related term equity. Equality is bhown bymeasurable fcatures descriptive andof the distribution of some asset. The secondterm, equity, ill subjective, normative, the result of a vflue iudgment.Equality in the distribution of education Is explored, first, as it applies to equality of access to education. Next, equality 's analyzed as Itapplies to the distribution of inputs to education. Following this, equality Is assaycd as it is applied to equalization of less tangible features ofeducational quality. The explorationequalization of equality then movesof' educational outputs, on to
education achiivernent usually measured .. , a test ofFinally, equality i taken to it conclusion insocial equity, when it refers to equalization of educational effects -those outcomes, economic and social, which follow schooling and areattributable to it Equalliation of outcomes is seen as somethingsomewhat beyond the cortrol of educational planners.The conceptuml framework in the first treatment, which is primarilyrooted in moral philosophy and logic, Is then applied to a sirvey ofstudies of the various manifestations of inequality in education In theless developed cauntries Implicutions for planners and policy analystsare sketched out, but the objective of the paper is to raise l3sues alongan exploratory route that is central for ,ulicy planners in educationand other social services Though th: aim Is not to Instrict Inplanningmethods. but rai ther In rahl, lairii slItuws, somn( aillAci m t'hodsswiessing eq(uality and eqluity tire briefly describedThe ccnceptual framework of the second exploration of the issue ofoducational equality is primarily rooted in economics, morp sfwcifical.ly in neoclassical economics, and more precisely still in human capitalformulations of education as an Investment, Using the htumnn capitalfrarework, two main effects are explored first, equality as indIcatedby the distribution of schooling; and second, equality as indicated by 

155 
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the distribution of Income. The effect of schooling on income, as it Isanalyzed in human capital, rate-of-return studies, is examined. Thestatistical basis for asserting the relationship is established, and conceptual limitations in the analysis are discussed. The Gini coefficient,
for measo'ring equality in a distribution, is applied to the distribution ofeduc---ion in the populations of developing and developed countries. Anempirical segment of the study computes the Gini coefficient on a
large sample of countries. 

bome general policy results of interest to planners emerge. Countries differ widely in th, . , t inequality in the distribution ofschooling. The relationjsh ,,ween the average amount and inequality in the distribution of scelbaing is negative - the more education acountry offers, on the average, the more equally it is distributed in thepopulation. The average amount of education in a country Is alsorelated to GNP per head. High-Income countries usually have equaldistributions of schooling, although high income does not always gowith equality. Finally, the effect of education on income is explored,primarily within the human capital framework. The relationship between education and income Is unquestionably strong, but most of thestudies reviewed d9 not make clear how much of earnings and income
differences are directly attributable to education.Finally, the second treatment of the theme of equality in education
raises some broad strategical considerations for planners attempting
to promote greater equality, and social equity, through education. In
gencral terms, greater equality in education is attained when basic
education is provided universally, and development in secondary andhigher education is restricted. Later, secondary education may beopened; and only much later is higher education expanded. This policyprescription, of course, may conflict with policy and program indications provided by manpower approaches to planning. Most manpower

analysis indicates the need for graduates of higher education from the 
outset. 

Restricting the expansion of higher education may often run head oninto conflicts with powerful groups, either privileged by economic 
status, or privileged in party and power terms. Social policies often doconflict. When good outcomes conflict with bad ones, choices are clear.But gc:, ores also conflict with gc, d ones, and no one can win. Thetask of tho planner Is to help policy makers and managers mediate
these no-win conflicts as best they can. 



CMAPTER 8 

Education andEquality in
 
Developing Countries
 

SUZANNE PRYSOR-JONES 

1.0 Introduction 
This chapter examines the concept of equality of education and 

traces the implications of rcsea-ch on educational equality in develop
ing countries to equity issues in policy planning. The exploration of
equity in this chapter attempts to furnish some basis in moral 
philosophy for Chapter 9, which examines equality within the 
framework of neoclassical economics and human capital theory.

A brief introductory comment Is presented with a view to clarifying
issues commonly associated with the theme of equality. The terms 
equity and equality are sometimes confused. Bronfen!renner (1973)
distinguishes betwen these concepts by taking equity to mean social
Justice, or fairness. It refers to h subjective and ethical judgment.
Equality refers to the pattern of distribution of something, such as In
come oreducation, for example. Equality is a more objective, descrip
tive term. The equality of an income distribution can be assessed,
usuall) in terms of measured deviations from a hypothetically equal
situation, as in studies using the Lorenz curve or the Gini coefficient. 
But the equity, or fairness, of a situation of inequality can be evaluated 
only uy Rppealing to value Judgements.

For tWe purpose of this paper, equity and equality are used as
Bronfenbrenner indicates: equity as fairness and equality referring to 
distributions of income, services, education, or certain types of treat
ment. Note, however, that some forms of equality, such as equility of
opportunity, are far from being easily measurable. Value judgments 
are always involved In the choice of the indicators used for their 
deicription. 

tsues of equality are treated in this chapter without making specific
clalms as to what Is equitable. It should be noted, however, that no 
pollev decisiona concerning equality can long evade the question of
how tmcch Inequality and what type of Inequalltics are acc paloe
within the standards of social JuMtice held by differnt OrO4p in e11. 

157 



158 PLANNING EDUCATION FOR DEVPLOPMENT/Imum & Problms 

ty. At various points in the paper, the consequences for equity of cer
tain Inequalities in educational systems are suggested. This bears 
testimony to the close links between inequality and notions of equity, 
but is not intended to contradict the belief that social justice must be 
treated as problematic in each cultural and historical setting, Defini
tions of equity evolve in accordance with the challenges of changing 
environments and, therefore, cannot be fully pre(etermined. Policy 
decisions to reduce, increase, or neglect inequalities will be 
legitimated or invalidated by definitions currently accepted by a ma
jority, or imposed by minorities, in each eonteyt. 

The values espoused by the author of thIi -,,aper cannot help but in
fluence the way in which the discussion of equality is put forward. In 
order that the reader be forewarned of undcrlying biases, the following 
statement by Tawney (1952) is presented as an explicit acknowledge
ment of them: 

The individual differences of which so much is made... will 
always survive, and they are to he welcomed, not regretted.
But their existence is no reason for not seeking to establish 
the largest possible measure of equality of environment,
circumstance, and opportunity. On the contrary, it is a 
reason for redoubling our efforts to establish it, in order to 
ensure that these diversities of gifts may eo.re to fruition. 

1.1 Rationalizationsof ExistingInequalities 

Several sets of arguments are frequently advanced in defense of the 
maintenance of some forms of inequality in mouern society. One is 
that the goal of efficiency should have priority over that of equality in 
cases where these two conflict. From this position considerable con
troversy arises as to whether the goals do conflict, in what cir
cumstances they conflict, and what evidence should be admitted as 
proof of this. As far as economic developmert is concirned, sev,.ral 
theorists have in recent years challenged the commonly held assump
tion that socioeconomic inequalities necessarly !acillitate growth 
(Myrdal 1971; Owens and Shaw 1974; Chenery et ai i:.74). Others have 
severely cr:'iicized, on moral grounds, the n*eglect of inequalities In less 
developed countries (LDCs), regardless of their relation to growth. 
They arg'je that economic growth is only one rather narrow definition 
of development (Seers 1969; Goulet 1971). This criticism underlies 
much of the analysis presented in this paper. 

Another view Is that the amount of inequality that can be tolerated as 
equitable should be determined by the "objective" mechanism of the 
market. The ;issumption here is that values can be reduced to some 
measurable form G1 "utility." Utilitivs can be measured by the zame 
yardstick and t'Qmpared with each other. Thus, utility functions can be 
plotted and tradooffs assessed. Each Individual wI! then be able to 
vi&z! M.ze utility without diminishing the utility of otherh $farb, there 
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iSa faith, not shared by the author, that one right formula can be 
found. 

Rawls (1971), by contrast, considers that the only justification for in
creasing inequality, in a dynamic situation, is when the changes improve the absolute welfare of the most dlsadvantaged population 
groups. The improvement must be demonstrable. From this argu
ment, it would seem that large amounts of inequality could be justified
by small gains for the less favored. This pri.ciple, as Rein (1976)points out, does not provide a sound basis for policy making. Note that
the definition of poverty as -elative, and linked to inequalities in thecontrol of resources, challenges the legitimacy of any increase inequality, since this is tantamount to raising levels cf relative poverty. 

1.2 Three ConceptsofEquality 
At least three concepts of equality are used frekluentiy ',,discussion.

This causes confusion when it it not clear which is being reterred .o at 
any given time.

First, there is the idea of providIng equal treatment to those who, ac
cording to an acceptable criterion for categorization, are considered
equal. Here there is discussion over which criterion slhould be con
sidered relevanit for the distribution of some service or reward. Should
all children receive the same type of education because they all fit into
the same category as "children"? Or Is this tantamount to treatingnon-equals equally and, thercfare, according to some definitions of
equity,unfairly? If childr,a are equal only in age, but not on measures
of ability, or sociocultut al bd 'i'ground, should they be grouped by thelatter criterion and given differentiated treatments? 

Second, there is the notion of achieving a society with less Ineuality

ofoutcome, measured in term, of income, wealth, status, poucr, dignity, and so on. Here, equaitoy of treatment is regarded as a mc,.i% to the

end of attaining a greatcr degree of equality of outcome Unequal

treatment for unequals is supported when it is thought to bring this
about, but rejected if it
seems to serve chiefly to perpetuate or exacer
bate existing inequalities.


Of course, opinions differ widely as to how far circumstances can or
should be equalized. Arguments about the need for incentives, the
value of excellence, and the dangers of homogeneity are brought intoplay in defense of inequalities. One approach is to change the societal
connotations associated with different forms of Inequality. Whyte(1975) describes how this has been effected to a large extent in China,
Measurable Inequalities sill] exist, but thes have been divested of some of the concominitants that accompany them In other societies. 
The effectsof inequality are thus damped.

Similarly, Rein (1976) argues that pollc1K; ihould aim to "spread
most widely what Is most valuable in life, namely dignity, self-estem
and self-worth." The aim Is not to redistribute resources as an e d in 
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itsegl He douVA, however, thtt this can be done in most soceieUeswithout a mtYe equal distribution of finite resources. He points to thedan.wer a diverting attention from this necessary means to te end.Third,much attention is given to concepts of eJuality of oliortunity.In the United States, the idea of the just wolety 6 one that offersequality of opportunity to compete for soclets; rewards. This idea hasbeen important inorienting social policy, whereas equality of outcomehas not received such widespread support. This form of social Darwinism is espoused, both in developed and less developed countries,but the resulting downward mobility which inevitably occurs in a freely competitive situation, Is not truly accepted. Rein (1976) points outthis contradiction and writes, "Equal opportunity is accepted as a doctrine on which public policy must proceed in an open, democraticsociety, yet the argument is not secure, for the principle is acceptedwhile its lmplications are rejected."Further controversy arises over the question of how far equality ofopportunity is possible at all without a considerable degree of over-allequality in society. Jencks (1972), among others, argues that "equalizing opportunity is almost impossible without greatly reducing the absolute level of inequality, and the same is true of eliminating deprivation." This conclusion seems especially relevant for LDCs. Hugedisparities insocioeconomic conditions keep poor majorities trappedin the vicious circle of poverty and lack of achievement, unable to takeadvantage of even the meager opportunities available (Myrdal 1971).The arguments justifying these general concepts of equality are notfully examined in this study. They do, however, underlie much of thediscussion of different types of equality of education and, in this context, are touched upon throughout.
This chapter does not explore the historical processeseducation came wherebyto be so closely linked to the pursuit of equality,although these antecedents may condition current thinking
in education. As a widely valued good or service, edur 

on equality
 
notice of egalitarians something Ii m,.,meto the
as to which -. c should haveequal access. However, as relevant background ,vscussions tocome, It is useful t consider the functionalist view of the link betweeneducation and equality. When the instrumental function of educationas preparation for the workforce became more central, the usefulnessof education as an intermediary for the measurement of "merit"come alsoto the fore Egalitarian ideals which oppose categorization onascriptive bases (race, class, caste) accept the notion of each personestablishing his place In the socioeconomic hierarchy through individual effort. Thus, each was to be given the opportunity to prove hisown merit, and the educational system seemed the best mechaniam torate relevant abilities in an objective way. So education acquired thorole of classifier ol man, certifier, and gatekeeper to his "right" place

in the production system.As Coxon and Jones (1975) note, "the phrase equality of opportunitit 
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is often used with respect to the relationship between education provi
sion and social mobility." This connection appealed to a sense of 
justice on two counts. First, edsicatlon provided a selection process
that was accepted as equitable. Supposedly, education treated in
dividuals as unequals only with regard to achieved tharacteristles and 
abilities relevant for the distribution of societtl tewards. Second, over
all inequalities in society seemed justified by the fairness of this selec
tion process. It was assumed that everyone had an equal opportunity to 
prove ability in the education system and, therefore, to gain access to a
job that matched his established merit. The differing levels of ability
demonstrated in school were accepted by society in the same way as 
were different contributions to society. Any inequalities of outcome 
derived from differences in ability were therefore legitimized.

From the economic point of view, the use of education for the iden
tification of the "best" was quite rational. Since the educational 
system not only instilled the attitudes and values required for hard
work and reliability, but also transmitted useful skills, its operation as 
a classifier seemed congruent with the economic goals of society.
Ecu&llty of opportunity through education was seen as an efficient way
of 2ssuring that th," able reached the positions where tfey could be 
moast productiv.

These argume, ts, joined with notions that education would also help
to reduce over-al' inequalities of circumstance, have given rise to 
many of the studies, to be discussed, which will highlight the im
portance and far-reaching connotations of issues of education and 
equality. 

2.0 Equality o( Education 
No principle of equality of education can be used to guide policy plan

ning in all circumstances. As equality is translated Into operational
terms, it can be applied to a range of different aspects of the educa
tional system. What Ir- more, the ,'1ferent types of equality, all 
employed in the name of some interpretation of the egalitarian ideal,
may even conflict with sne another, 'or instance, we cannot provide 
an equal educational service to all children - a common curriculum 
if we believe that, in order to give aUl children an eqtval chance to par-
Ucipate in the occupationalt reward 'm,: we must offer special com
pensatory education to unt:.. !e'tevers. An attempt is made here to 
explore these concepts, the Assumptions underlying them, and also the 
theories that have been pitt forward to stpport or challenge them. 

2.1 	 Equality of I'rovision:Access - the Provisionof UniversalBasic 
,ducation 

Several streams of thought lend tupp"tto the theory of a universal 
education service to which all children shegdd have access by right. 
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First, the humanistic idea of edu.,4ion as a valued good In itself that,on grounds of equity or fairoz.:ss, should not be withheld from anyone,
has been and Is powerful. fdi'ation is seen as a civilizing influence,"the preparation for complete living" in Spencer's tew ns (1936), basicIf human beings are to develop their potentialities. Education In this
context has been commonly equated with schooling. This largely Ig
nored the value of Indigenous methods of socialization and apprenticeship and, in general, led to certain denigration of the culture of theilliterate. There have been vociferous challenges in recent years tothese assumptions about the inherent value of schooling. Ivan Illich(1971) would rather see universal "de-schooling" then universal
schooling, on the grounds tha' most education of value takes place Inthe conduct of everyday life. Support for "de-schooling" is largely
found among Western critics who have had access to considerable 
schooling.

Other groups have favored uriversai education for polIltcal reaions. 
The acquisition of shared attitdes and values, wh!.h presumably
takes place through schooling, fosiers a measure of homogeneity and,in some settings, political homogentity. Thus, Julius Nyerere (1967)

writes, "The education provided by Taozinnia for the students of Tanzan!a must serve the purposes of Tanzania. It must encourage the
growth of the socialist values we aspire to .. It must ensure that theeducated know themselves to be an integral part of the nation and
recognile the responsibility to give greater service, the greater the opportunities they have had." It has also been held that schooling makes

people more apt and informed participants in a poltlcal systemSchiefelbein (1975) observes that "basic education . may be a key
factor toward a minimum level of democracy In developing coun
tries." Again, these views have been critici7ed as under.stimating the
knowledge and common sense of the unschooled, or as using educa
tional systems for the pu poses of corarol and manipulation.


The Idea that there exists a set of values and attitudes which could be
classified as modern, and that development, in terms of econcnl.
growth, could be accelerated by making men 
modern, also bolstered
 
the rationale for universal education Inkeles and Smith (1974) found
clear correlations between years of e(hication ani modernity. Similar
psychosocrologtiral approaches to devtlopment have been ittacked onseveral rounts they accept too narrow a view of development; theytend to ignoe (he broader structural determinants of underdevelop.
ment; they imply that there elists one set of appropriate attitudes fordevelopment They sugg,,st a tinglh-roa(i-to-rnoderniiiatior However,
few contest the fact that edu'ailon can form children's attitudes andvalues, and sot alire them for the social roles that a modernizing society requires them to perform (ountries with widely differing develop
ment strategies and political oystems support universal education for 
this, among other reasons

From the economic point of view there are at least two linem of 
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reasoning in support of equal provision of basic education. The first is 
infused with the thinking of the human capital theorists (Schultz 1961; 
Becker 1964). Education is seen as an important way of improving the 
stock of human capital, the factor that seemed to account for a
"residual" of economic growth that could not be accounted for in other 
ways. Furthei more, since the wages of the educated are higher, on the 
whole, than those of the uneducated, and conventional economic 
theory holds that wages reflect the marginal product of labor, it seem
ed clear that education causes, or at least aids, greater productivity 
and growth. An assumption here is that schooling is, in fact, relevant to 
the roles required in the labor force. Job skills may be better learned 
through in-service apprenticeship, though many authf.rs (Dreeben 
1968; and Bowles 1975) have noted the importance of the school in in
stilling work-oriented values and appr)priate habits that are 
presumably related to worker productivity. 

Beeby (1969) states that Lewis rupports the broad-based provision of 
primary schooling on two counts. The first is on the grounds of equity, 
the second is on the grounds of the economic payoff that will accrue 
from the efficient identification of the best brains in a given country. 
Near-universal basic education must be provided if society is to suc
ceed in selecting all its promising human resources in order to give 
them further training and thus develop their full potential productivi
ty. In keeping with his modern-sector approach, Lewis (1954. 1955) 
tempers the argument for equity by advocating universal education 
only for those outside the subsistence sector. Becauit educated rural 
people tend to migrate to the cities, Lewis suggests gearmng the expan
sion of rural education to the capacity of the rural economy to absorb 
the educated Equality of provsion is thus to be bounded by considera
tions of economic and political expediency. 

Others who favor equality of access to basic education In It).D's have 
been concerned with the frequent Imbalances between different 
regions of a country, between the urban modern and rural traditional 
sectors, and between the sexes. The educational lneqtalities en
countered usually reflect Inequality generated by limited -'sources, 
colonialism, modern sector development stratgles, and traditional 
sex-roles. These factors must be confronted in any serious attempt t, 
redress Imbalances. 

2.2 Equal iti'rovi-tion Qiuality of Education 

Associated with fhe idea that ail children should have access t,balc 
education is the belief that this edut ation should be of equal quality. 
Since the quality of schooling Is hard to assess, the tangible inputs to 
the system have often been used as Indicators of some measure of 
quality, These include the physicsl condition of schools, the number 
and type of books and materials us d In the teaching process, the 
student-teacher ratio. The assumption here in that these Inputs will af
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feet the "success" of the education offered. Disparities In qtiality of in.puts are unfair because they adversely affect the eiIdten who must
learn In less advantageous coLditions.Studies carried out in the United States by Coleman (IM), Jencks(I2).and others have analyzed the relationahip between differinglevels of school Inputs and successes, measured by school achievementscores. The reaults have failed to show strong co;rolatlons betweenthese varlablcs, and this has led to some skepticism about the lImportsaee of conventional indicators of educational quality. In fact, theiadicators used by Coleman to denote school quality showed only smalldifferences between schools, the largest disparities being In the socialand a,'ademic characteristics of the student environment. Schlefelbein(1975) has discussed the relevance of this research for developingcountrins. lie points out that the arlatIn between the schools studiedIn the United States Is much smaller than that to be found In LDCs.Since "research carried out in Brazil, Colombia, Chile, Puerto RWto,and Venezuela... 
 shows that school variables make a substantial c(.I.
tributlon to explain the total variance In educational achievement",
Schiefelbein suggests that there are probably threshholds below whichschool inputs do make a difference. Until these studies have been fullyexamined, the concluslovs imported from other cultural contextsshould be treated with cautionA strong argument in support of equality of school provision arises ifeducation for its own sake, rather than education as a means to some
other end, is given some weight, Jencks (1972)


differences in school quality "would 
affirms that eliminating
 

not do much to make adults more
equal, but it 
would do a great deal to make the quality of children's
(and teachers') lives more equal " In the humanist tradition this is amore valid orientation for educational policy (Jackson, 1973) 

Equalhyof Act ess through (he 'rvvision of FreeA'dueation 
The idea of free education is closely related to the goal of universalschOoling. The andetlying ideal Is thai no one should be denied the
oportunhy of education on the giounds of piverty Inequalities in the
possession of material resources should not aset pattern for thedistribution of education Such discriminati ,n is consideted to be Ine'juitable, The view is that the state has the responsibility to ensure the
availability of free education Suppmrting this view is the belief thateaucation Is good, ixerse,and that society as a whole is a better place Ifall participants are educateti.There seems to be an assumption herr that tree education will Insureequality of access to education and also that the mali obstacle to theconsumption of ducatiop is Its direct coats. In fact, the free provisionof the service is only a partial step toward equalizing even theeconomic costs of education for the user. The hetviest cost of educa.tion r~n be foregone earnings of the student, In LI)Cs, children's labor 



cannot be ovrerlooked. Ee ver7 small tbdlrta ofeln conribdt Withunremunerated household labor to the family com. inoder to $08 
a child to school, the family must often incurother expenmes - those ofbuying books,or sultaVle clothes for the itudent. Thesei es can Umi 
Aerss. Thus, to equalize the costs of edueto for all families would
.'e"ulre policies which go beyond providing "fre"schooling (school 
W4 without irees).

The view Ithat equal access to education is nit arured by free school-
Ing Is r-ferced by evidence of patterns of aleaeance and attrition In
LDCs. Tlhu,. Bhalla (1973) notes that "a survey of Indian villages
found that attendance in free primary schrols varied systematically
with family Income." Similarly, Husen (1972) notes that many other
factors, aside from the provision of free schooling, determine effective 
access to education. He points out: 

Recent surveys of existing research on participation ratesand school achievement as related to social class (for instanc , background studies to the 1970 O.E.C.D. Conference on Policies for Educational Growth, O.E.C.D., 1971) providefairly consistent evidence that e2tended provisions foreducaition, and thereby increased formal accessibility tofree secondary and higher education for all children of agiven age, have not considerably changed the social structure of the enrollment to any great extent. 

Given, then, that post-primary education Isdisproportionately con
sumed by children from the middle and upper classes, the argument limade that free provision of thei.e services has regressive efftvcts on the 
distribution of income (Jallade 1974; Psacharopoulos 1975). Free
schooling cin be tantamount to a public subsidy for the already more 
advantaged,


The equalizing effects of free education are further obscured in coun
tries where a private educational sector Is allowed to coexist with
public schooling. Educational stratifictiton may be reitorced by such 
v dual syrtem, in clear contradiction to any wider notion of equality. 

2.4 Equal reat r.wnt ofStudents: Comrn3n(urriculum for.411 
The principle that underlies the plea for equal tr tment Isthat the

school shcjldlriot support or foster differentiation among pupils by pro
viding them ivith unequal learning experiences.

A common curriculum has hten considered "quitublie. Itcan prevent
tracking arA a prorlexclusion of children from furlher educt ion and,therefore, from certadn occupt, lont. Selection can te made as late as 
possible tin the beas of ability,, without premature prejudgnent of achild's chanees. Co!eman 1111 idantllJes this potsiton as constitutinga first Wiage in the evolution of tho concept of equAity of educational 
o(plortulty. 

,lheroo is here an assumption OItlt the common tlretment of all wll 
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produee some sort of equalization of the recults of edue1ton; that, 
oven it children are not equal to start with, the educaionl mil will 
turn oust a 4 ore homogeneous final product. Another reted ausump
tion Is that' ttvre exists a single type of educaitoi that It adequate for 
preparing ?'hildren for adult life. Therefore, all children must be given
the opportuw, ,y lo benefit from it. 

Many arguments have been made to counter the common cur
riculum position: 

(a) Children have differing abiities and should be given the choice to 
develop their particular abii'dt.. and interests through Individualized 
curricula. 

(b) Giving equal treatment to unequals will not produce greater
equality but rather the converse. The idea of acommon curriculum is,
in fact, coni.rary #o equality of opportunity (defined in terms of equal
educational achievement). Schools must give extra and special atten
tion to the socially or intel'ectually disadvantaged if differentials are 
to be narrowed - the concept of positive discrimination. In flusen's 
(I9t2) words: "Every chs.1 should have equal opportunity to be 
treated unequally " 

(c) Children are expected "o perform dtfferentlad roles i Increasing
ly complex societies The education they receive should prepare them 
for these roles; and it therefore, cannot be the same for everyone. Here 
the assumption I that education Is role specific, or at least role
related 

On this theme. Coleman points to the dilemma betwten the goal of 
equal curricula and what he calls the second stage in the changling
definition of equalit) of opportunitl This "assumed that different 
children would have diffeient occupational 'utures and that equality of 
opportunity required providing different curricula for ech type of Atu
dent," Colemir notem that no educational sytem has resolved the ten
sion that arises in aceptling thte child's expected future as given. This 
would require providing a differetial curricula, but also keeping open 
a child's occupational options as long as possible by expos'ng him to a 
common curriculum 

(d) UPte content and style of education must be conter tdependent
and adapted to each specific cultural environment. It is, therefore, in
appropriate to Insist on the rante curriculum Indifferent reltioas or see
tors of a country In IJ)Cs. examples abound of wide differeonces be. 
tween regions of the same country, Inlanguage, ethnic group, octc'Upa
lion, and general orientation toward the world. There Is a dilemma of 
whether to respect these dlfferenem by providing specialty tsltorvd 
services - that is, different t'eatment - or w.heher to etimp to 
foster cultural homogienvlty and equal educatiokal attainment by im
,ouing a single type of eduestlonal oexporknee. 



2.5 Equalityof Eduestion Output:SchoolAchievement 

Coleman (1W) Inhis essay onilequality of educational opportunity, 
quotes the concepts of equality defined by the Education Survey of 
Equality of Educational Opportunity, carried out In the United States 
under the Civil Rights Act of IM. Five definitions are given, the first 
three dealing with differing inputs to the educatonil Systen. The last 
two deal with the elfects of the system on students and concern "the 
consequences of the school for 7'vIduai with eq al backgrounds and 
abilities" and "the consequences of ischoo; for Individuals c.unequal 
backgrounds and abilities." Equality of opportunity is thus defined as 
"equality of results." 

For children who start equally, this would mean providing a com
mon educational experience. For others who might need it, compen
satory treatment would be necessary. In both cases Coleman ntfes 
that the concept of equality implies "effective equality of opportunity, 
that is, equality in those elements that are elfective for learning." 

Following this concept of equality in education, Coleman states that 
"schools are successful only insofar as thev reduce the dependence of 
a child's opportunitles .pon his soctl origins. Thus, equality of educa
tional opportunity s.iilI&s not tp.-ely 'equal' schools but equally effec
tive schools that overcome 'je differences in the starting point of 
children from different social groups." (See Condorcet cn two kinds of 
inequality, Chapter 2). 

Full equality of opportunity (of results) '.v)uld, in Coleman's view, be 
shown by a convergence in the average scores of different population 
groups. Since this effect dpends on the "relat.ve Iniensity" of in
school versus envIronmeataI iniNuences on the M'iild, the success of the 
educational syotem would ultimately depend mn this t6alance. Coleman 
arkues the lopical impossibility of total attainment of this kind of 
equality, given the culturai baggig, Sliet each child brit, ;s him to'ith 

the schoul, and the differential su.-.zt that he receives from his fami
ly and environment in a host of different ways. 

There are, however, some strategies for organi.ing schooling that 
can Increase or decrease inequalities of opportun'ty within the educa
tional system Given that moat academic sele~lhn procedures 
discriminate against children of lower socioeconomic tatus, Selection 
can be delayed as long a3 possible This mininmizes thev tracking and 
segregation of 0Tility groups that inevitably affects achievement, 
Severil l.l)(' h o1 H have policy ofhea, Salvador) adopted a 
autor.,tic proniction between grades, at least in primary school, to 
combat he characterislC4lly high repetilion and dropout rates that 
affect me opportunitil.s for academic success of less advantaged
children here a comment made by Tawney (1952) on equality ta of 
p.rticular revelance, "The important thing is not that it should be 
completely attained, but that It should be sincerely sought." 

S1rrilarly, policies encouraging the provision of pre-school education 
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for the disadvantaled are based on the recognition that somechildren's chances o.' success In the educational sy.tem alreadyarehandicapped when thiy first enter school. The idea of offering poorchildren a head stait through pre-school servlets, or at leastcotmteracting nutritonol and health problems, is gaining curen(.y indeveloping countrieb. Wiile such programs can only address a smallnumber of the factors that vroduce inequalities In childrsn'a educa.tional opportunities, several aguments can be made for their intrinsicmerit. Any assistance that cal be afforded the needy child duriog theearly, most important formativ,-vears of life, can be seen as desirable,even if direct effects on equality a 'e not immediately observable.The Idea of assessing equality of results - the "intensity"fects of schooling - and efis importani because It draws attention to what actually happens to the child duiing the process of education. This requires a more comprehensive ,aw of the problem of Inequality ineducation. It includes, but goes beyond, preoccupations with equal inputs and access. The measurement of the process of education is noteasy. LDC's may use unreliable teacher/classroom tests, or else borrow and invalidly apply standardized tests from developcd countries.These tests may not have been valid in the first 'dace. 

Equality GfEducagtonalOutcomes: Out-of-School Achievemnt
The issue of the effects of education on equality has been taken fur.ther by those who hoped that the education would serve to promote agreater level of over-all equality In society. Clearly,people have more educatedhiiher earnings and areasonable to , pcrt that 

better life-style. It seems as more peopleeducated, they will become 
have the chance to be more prbductive Disparities in incomewill tend to be reduaced as increased productliviy brings Increased earningsJencks (1972) chall.nges these assumptions by pointing out that theroots of over-all economic inequality lie not In unequal educational opportunity, but rather Inthe stucture of the work turcko and the differential rewards between and within occupation lie notes also that givingeveryone nire credentials cannot provide everyone with access to the
best-pald orrvpalion It 
can only raise earnings if it makes peoplemore prodiucti', within various occupationsthat it will do Ohis 

There is little evidence
If this argument Is correct, equaliflng everyone's
educational attainment would have vi, tually no effect on Income Inequality .Jentcks' argumnent 
 Is briefly stated in his aoserion: "Ifwewant to equali ,e incomes, we must do so directly, rather than equalla.ing something else and hoping that this will reJistribute income"
(Jencks 1972).Schlefelbeln again recommends caution in applying the result ofJuncks'a work to developing countries. lie mentions, for Instance, that 



"partial reeareh in Latin America shows that educatlon ha a tAlMifI.cant impact on income and occupation" (8k.lsetlbein IM), IThe relationship was examined in the United States by Jeanks whostudied the significant correlations between Income and "all t eothercharacteristics that differentiate" between utudenta. This A0nalysis
showed the impact of education to be less Importantly related to out-of
schori outcomes than had been thought (so critique of mti, ,
Chapter 3, Volume 11).

Boudon (1074) studied the effect of changes in sthool attendance andattainment patterns in industrialized countries on Inequality of Social
Opportuniti (ISO) and social mobility. He concluded that the stritctures of social Ead economic stratification, and not the school systern,
are mainly responsible for inequalities of both educational and sociml 
opp[rtun.') he writes: 

Thus far it has been iMposIL4 to relate dlffer ences observed In the mobziity structure of various soeletleg to any particular factor. Even if we are prepared to aciept that theyare to a limited extent correlatedwith the deivelopment ofthe educational system, we still have failed to demonstratethat the latter factor has any lnfluenceon mobility. 

There is an Inherent logical conflict between objectives, even If attaltiable, of first using education a# an equalizer, and then using theeducational system to select the ablo in a way that promotes one notionof inequality of opportunity. In Husen's words (1I72), "the school can
not at the same time serve as an equalizer and as an instrument that
establishes, reinforces and legitimizes distinctions."

The role of the educational system in reproduclng; and reinforcing
the Inequalities that exist both In society at large and In the structure
of the workforce has received comnlderable attention Bowles (1975)
charges:
 

Educationai poli;y Is thus an Instrument in claiis i¢onflict,
As part of a viable political movement which can effectively
challenge the cless structure and uneven developinerit ofthe capitalist economy, educationai po1Ly might Ie tsed a.an insitument for social equality. But to discuss the Issibleejgalitarian functiones of scholing in the absenco of such athruyt against the capitallst order Is worse than idle
speculation 

ivan Illich (1969), from a different standpoint. assei La: 

tech d',lur spent on schooling means more privileges forthe few at the cost of the many; at best It Increases thenumber of those 0%o, before dropping out, lave been taughttht those who eley ton er have earnod the right to move .power,wealth, and preu igo, What such schooling does is toteach the schoolo the suporiority ot the better schooled. 
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Behind these statemants lies the controversy of whether the educa
tional system can influence the social structure or whether It is merely 
a product of wider societal forces. 

Simmons (1074), in addressing the question of how education affects 
equality in LDCs, eiso comes to the conclusion that, rather thai 'elp-
Ing to equalize society, it tends to increase disparities. He writes: 
"While schooling is not the only factor in increasing social inequality, 
it appears to be an essential one becaue It legitimizes the achievement 
of high-status occupations ard increases the human capital of the 
rich." In discussing whether the educational sysitem can, with reform, 
have an effect on reducing It.equality, he stresses the interdependjncy 
of education and other social fnctors: 

If we assume that both the structure and processes can be 
changed ane. that, at the same time complementary efforts 
are made Pomacrleconomic policy like narrowing the 
trends in ircome differentials, decerfihin the hiring prac
tice. of mploycrs, and taxing the benefits of education,
then the poL,Ibility that edueational investment could 
reduce inequality is shaiply improved. Even the most 
drastic etucational reforms, if tsolated from the economic 
mechanisas, tre not likely to achieve even modest equity
objectives. 

3.0 GeneralCharacteristicsof EducationalSystems 
Some important issues concerning the equity of educational provi

sion are brought out in analysis of the general character itics of the 
educational system in LDCs. The very shape of the educational 
pyramid (sharply pointed top) may indicate restricted access to dif
ferent levels and programs in the system 

In studying the educational system of Liberia, the Harvard Institate 
for International Development team (1976) noted limitations and 
distortions in coverage indicated by the quantity of services pr, vided 
Approximately 47% of school-age children never entered the school 
system. Of those who entered, only 261 out of 1000 completed elemen
tary school. This low coverage of basic education was contrasted with 
a relatively rapid growth of secondary education. Annual grewti + es 
of enrollment at different levels were shown to illustrate 'i. Lr,'ig 
the period 1971-1976, the annual rate of growth for prim; , hooling 
was 6%. For the junior high level it reached 12%, -And for senior high 
22%. But this finding may be caused in part by the difference to the 
base figure, with primary much larger at the outset. 

High s(ial demand for education coupled with limit' 4 government 
resources caused the vxpanslon of the private sector wh*t, at primary 
level, enrolled 33% of students In 1974 as oppor -I to 29% In iW0. Thmst 
trends point to a teidency towsrd greater L,,quality in educational 
coverage.
 

Manpower requirements for an ooducf'"d workforce have teonded to 
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emphasize the development of eco-.!;xy schooling, technical train
ing, and higher-level manpower. This is partly attributable to the view 
that development, centered on a technologically sophisticated modern 
sector, requires educated workers. Rate-of-returns studies, in an at
tempt to assess the costs and benefits of education in purely monetary 
terms, hawe indicated high returns to post-primsry education, 
sometimes leading to the suggestion that investment in human capital 
should be Increased (Becker 1960; Carnoy, 1967). The conclusions and 
the approach itself have been criticized (Vaizey 197C'I Robinson 1971). 
Chapter 5 In this volume examines and criticizes the assumption that 
education increases product, which increases earning, which In
creases return to education. This assumption is basic to the human 
capital theory and to rate-of-return analysis based on human capital 
notions. 

Givet a view of equity that consid,.rs it unjust to deprive a child of 
the benefit from basic education, it would se'rm inequitable to foster 
the une-iual access to education thrt results when the provision of 
primary schooling is limited. If efforts are made to broaden the base of 
the pyramid towards 100% enrollment, this particular problem of the 
inequality of initial access can be minlmied. Attention can be turned 
to the r'roeess of selectwity and access to higher educational levels, 
and the equality,of school Imputs at all levels 

The conseqences of broadening the ba-se, rather than the middle 
and upper levels of education, are further illustrated by consideration 
of the cost Involved. The opportunity cost of providing secondary 
achool to one child may be the provision of prim arv school to several, 
given cost differentials between levels For Liberia, the 11111) teari 
noted that provision could be made for 4 5 primary students for the 
cost of one secondary student. Jallade (1974' shows a similar ratio for 
Colombia, based on total public expeuditures per pupil in the public 
sector, and a rutio of over 5 5 seconda.y students for the cost of one In 
higher education. Simmons (1974) calculated the cost in Tunisia of pro
ducing graduates at different levels, taking into account wastage rates 
which, he claims, are atut average for most poor countries. Taking 
the cost of a primary school graduate as 3 base Index of 100, Simmons' 
data show Indexes of 1 116 for secondary graduates and 3,753 for 
university graduates. The cumulative Index for a student who has 
passed through all lvels of education to become a university graduate 
is 7,970. These cost ratios art, dropping as enrollments in secondary 
and higher programs expand Still, inequality oct-ors when post
primary eucation is expanded wefore universal basic education Is 
reaceid n.lltical pproccs. timt debate on the "fairness" of the 
trade-o(I ld 

Anv~h e of the educational system with unclear Implications 
for eqt' piopei i1, of public versus private schooling and the 
differeo ,r, djuality 1,tween tie two auspices. Social demand for 
educational accommodations and quality which exceeds the public 

http:consid,.rs
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resources stimulates the growth of a private sector. This is often en
couraged and subsidized by the government, which Is aware of its own 
limitations, and because of belief in the valie of education for the 
development of the country. The problem of public subsidies will be 
discussed below. It should be noted here that claims have been made 
for the encouragement of the private sector on the grounds of equity. 
Thus, Jallade (1974) concludes from hih study of the Colombian 
system: "One way to make sure that edus.ation subsidies benefit the 
poor more than the ricn is to foster a private, little subsidized educa
tion sector in which the rich can enroll their children. Thus, the rich 
will receive limited subsidies while they are still paying taxes." 

Jallade himself qualifies this conclu.!on by observing, "If the 
presence of a strong private education sector may help to achieve equi
ty in the provision of education it may also preserve and, possibly, ex
aggerate inequalities of economic opportunities in the future." Indeed, 
experience with education in other countries, and with other social ser
vices, leads us to question whether reserving public services for the 
por through the encouragement of a private sector is not a self
defeating shategy. 'I he effect of a dual system of provision can be 
clearly seen in health services, for instance. In countri-s where there 
is a strung private seclor, and limited government contrel, there is one 
standard of service for those who can pay. but a distinctly inferior 
public one for the poor Concentration of resources in the private sec
tor flourishes as higher salat ies and better working conditions attract 
the most highly qualified staff The buying power of the rich will create 
a strong pressure for specialiued, high-cost treatment for the few 
(Titmus 195H) 

Similarly with edicatlou, where government controls are weak, dif
ferent standaids of provision are institutionalited by a dual system. 
This hardly cont rihutes to the Ideal of equality of provision, hIgh
status private services are patronized by students from privileged 
socioeconomic hac kg ound s The good quality education and, perhaps 
more importantly, the ciederihtials which they have acquired, permit 
them to cn)oy higlier and more costly levels' of education Eventually 
they obtain elit, positions in society. Meanwhile, high-quality teachers 
are drawn away froni the public sector I,(o( ial pressure for improved 
public edticat ionoil qu mlly, typically ari 'ing from the more vociferoui 
middle and upli.r cla s,,s, is l'ssi'inv.d (Once they are riot oblilgated to 
cons im ptihbl'(diwcation a Is'rsics their ite~'rest and support may 
wane 

'I he prc( ed lig di.' risIol sugge-st a con flit tween the goal of pro
viding the imaxiimurqi quantity of qmuca tjoj. by generating boih pub l i c 
and private r ,s, Ii Iii'S, rid 4,ficouraging nervies that exacerbate ine
qualities of (noln pt ion and ol)ortunity between social classes, One 
strategy to avold th~i pit falls of a dual system iNIto establish a sliding 
scale of tuition fees within the public rkrctor (Iihalla 1973), while 
reducing the private sector to a minimum Thus the private resources 
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that SoWeM1 demand can generate would flow into the educationaisystem, without necessarily bringing social segregation. Also, it wouldbe posible for government to maintain a greater measure of controlover policies for changing the structure of the system by making more 
room at Vie top.

A related question, to h? ra ed in the analysis of the gencraifeatures of an educational Nyiwn, asks if the provision of differenttypes of education, especially at post-primary levels, exacerbates inequality by channelling some students Into the road to prestigiouscredtntials while others receive lower-level or "terminal" training.The economic rationale behind vocational schools, a common alternative to academic secondary education, has been severely challenged. A classic criticism was Foster's article, "The Vocational SchoolFallacy in Development Planning" (1966). Foster observed that themost marked inadequacy of these schoils "is that they performrelatively ineflrectively the basic functions of general education uponwhich further vocational training can bc given with profit." He suggests a greater emphasis on this function of formal schooling, ratherthan the provision of technical education which is often ineffective andout of touch with future market requirements. No country has doneaway with vocational schooling in the fifteen yL irs since Foster's 
observations. 

Systems of trucking, and specialized schools or curricula, can constitute a form cf inequality, both of treatment and of subsequent opportunitles. It would seem important to examine the causes bnd effectsof different forms of provision In the context of each country. Effortscould be made to analyze how far these differences correspond to thereal needs of the students and/or of the economy, and how far they areinstead covert mechanlims of elite formation and exclusion. Onceagain, a criterion of social Justice might suggest avoiding the unnecessary difv'rct nlatlon - which may institutionalize different
"classes" in ie educational system - and increasing the piovlsion of
bunkr and comprebcnsive education.
The year to-year flow rates of students through the educational 
system ( an also provide riieful clues as to its inequality. A system wkllhhigh ratetj of ieeCtloti aiid dropout, withinespecially educaton;il
levtls, can he assumed to be highly selective, either explicitly or implicitly, It I-, i ,eg.iized that instltutionalized selectivity, particularly
during tne cai ly years of sch(ling, constitut(es a bias against children
from leis advantaged backgrounds On the other hand, low retentionrates clefly rflect the handicaps of poverty, malnutrition, lack ofsuppori, etc., which Inflwnce the school performance of tbes,children. Thurc a strategy which minimizes dropout rates - throughautomrotic promotion, for e-ample - will to some extent avoid the Inequalithis inhvrcnt In early sele tion processes. The results of such astrately cAn be seen in Korea. where, according to the data presented
by 8nicdgrasa (1974), 4% of childre: remain in school through the en 
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of primary school. This may nat, of course, end the necesity of in.Itituting some selection processes between levels of schoolitng. Here in.equity can be reduced by reducing class bias In testing and by pro,viding special assistance and support. Discriminatory biases,however, can not be completely eliminated from any selertion process. 
3.1 The Distributionof Education Among Classes, Itegfons, Sexes,
Etc. 

Davis (1972) has pointed to three stages In the development of indicators to measure the objectives of educational systems. First, attention was focused on the quantitative aspects of education. Principalindicators were the proportions of school-age populations receivingetucatlon, data on the flows and through-put of the system, and quantative asses5n)'?t of inputs, In a secemd stage, attempts were madeto quantify inOeators of the "quality" t'education, including teacherpupil ratios, classroom sizes, the fit of school outputs to estimatedmanpower r'iquirements, etc. More recently, the goals of national uni.ty and eqi;ality of opportunity have influenced educational targets.There ha, been an attempt to epply quantitative Indicators to assessthe distrh[utiop of educational s"rvices to regional, social, economic,and ethnic groups Equitable distribution norms are used to plan atti!nment of soci a tqIIIy goIllsDavis (1972) notes that measures ')f scholachievement testing, wouhl 
output, indicated bygive a f ther Idea of equality of op.portunity in terms of the output effects of education lie observes thatthis would be only it very pniftial approximation of outc'le effects,
and also expensive to administer in most I )Cs, We snail co. ider here
sonic studies that have dealt with the Initial question of how education

Is distributed a mong groupsTo ass IIe (leglee, of Inequality of ac('ess to education In ('olombit, Jalladv ( 1974), presents (11,!a on enrollments by level of family Income for both urbai and rural %i tors The numiter of children in the 525 age group is (ac'ulated for %achInconie brarket, and the percentageerrolled n each ispresent d There is Irelattonship, though not a particuiarly sliong one, betwn inome and uti'ir eiit, ' t,enrollmentIs below fot, the .iNloiet s('incom. groups wtlabove w)% fur thelop threr ft" r # '"ri'e of thf, inequlality iII eln. 'lm nts is given bythe breah. _vn of the pIt ( c'ritr('e- in pri mary, secondary,educe;,(,orit and higher1i 111(olni'h h( t.bii kil For the groups, aiprxi 
three lowest inciomehit(.v
!mi (w


Scho<ol 
i mote )fth e vnrollhl tre In prinmrryand I'%%thn It',, tin hilgh ,erefloctlill 
VlI he tipper incolebra. keti .the Plier( entap -saLe niore equally dlivied l tvten primaryand !r(,,n1tLiy sohool, anId IeP ernc t age iIIhigher cdur ition IIJallath, al-wo &hioA% flih' pun eU to I. agc (ifchildren ini,a!h hiracke atlen+ling luith and ps I'te s h ol For the ls I, lsi0 hracketl only about10% of pri,n ary school t adrern go to pi 4itcShools, Whereaspercent age is over 65'N, fi the

the highext four hrt acket, 
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564gra (it")studied the enilohnent ratios of different age 
groups In Korea. The edurAlonal attainment eomblned with the head 
of household's occupatioval category were used as indicators of 
bocioeconomlc class. Curves *vereplotted to show the differential pat
terns between the groups. 

Similarly, In his study of education In Ethiopia, Kenya, and Tan
zania, Ter Weele (1975) calculated Gini coefficients of concentration. 
He also used the corresponding Lurenz curves of concentration to show 
inequalities In the distribution of educeation across regions, by social 
group, and by economic sector. Snodgrats discusses this method in the 
following chapter. 

Ronald Bucknam (1971), in his study of Chilean middle education, in
dicates inequality in access to middle education by testing a series of 
null hypotheses relating access to: 

-father's occupational prest'ge; 
-father's educational attainment; 

-region. 

-urban-rural sectors; 
-birth order; and 

-sex. 

This is done by comparing the way occupations are distributed in the 
work force and the wiy occ-pationa are distributed among fathers of 
middle-school students. The differences in the two distributions are 
calculated and their significance tested In order to accept or reject a 
null hypothesis of no difference between groups and therefore no ine
quality of access. Bucknam concludpe that there were at the time of 
study "significant differences of representation" in the cases of ll the 
variables tented, except that of sex. 

In order to examine possible inequalities of treatment within the 
middle-school population, Iucknam uses th) same independent 
variables, computing the difference between the observed and ex
pected means fcr p-.t!tipaton in academic versus professional 
schools, public vrrsus privat4, and type of school by sex School type 
attendcd by sex Inused as an hnd!cator for assessing Inequality of op
portunity rosulting from differences in services provided. Significant 
differences In ,tudent representation are found in academic and 
private schoolti, associated with fAther's occupational prestige, 
father's educational attainment, family economic ctatus, and ur
ban/rural sectors In general, the findings from this study weem to con
form ixpected inequalities, 

3.2 offertn'ue f:du InpiuttIn czrionaiJ 
Studies of inequoalitles uf edjcationai inputs have often raised doubta 
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as to what difference the inputs might make in "achievemsnt" terms.
Production function analysis using the Input-output "facutoy model" oschooling has led to considerable controversy over which, if any,
school inputs are worth worrying about. The variables that have 
received attention include: 

- teacher qualifications and salaries; 
- class size. 

- number of textbooks per pupil; 

- number of hours of schooling; 

- time of day of schooling: 

- student-teacher ratios, and 

- "opportunity to learn" (defined in the lEA studies as 
coverage of subject matter in the curriculum). 

The lil1 Liberia study team (1976 .-xamined some of these indicators 
across regions and demonstrate(' marked inequalities. The number of
textbooks per student and stuivent-teacher ratios are shown for dif
ferent levels of schooling 'I h':authors note that "differences in the
ratios are almost 2 1for eleme ntary schools, and 2 5:1 for secondary."
Differences in teacher qualflicatitns are calculated, using Instruc
tional costs per student (assumed to reflect pay scales) as indicators
for comparison In their conclusion, the authors write that "achild liv.
ing"' "upcountry" is much less likely than his cousin in Monrovia to
find a school to attend, to have books to study, to share the teacher with
few classmates, t(have a %ell-trained teacher, and to have a teacher
paid atcoi (lin, to his or her qualifications " 

The interpretat ion of input inequalities is certainly open to question
Thorndike (inl'ur e.) and Levine, eds, 1975), referring to the lEA
studies. o)sersts that "the same indicator may have genuinely dif
ferent significance in differcnt c'ltures," adding to the complexity
already inhec rent in inea suring cause-and effect relationships in the 
educational Ipiov'ss

Ilowever, S(hiefellben (1975) holds that th, evidence from hisrest-a 'dh1ndh.,at('% that ''shool voi lithles ni ake r sbubatantial contribu. 
tion t, explain the' total variance in educational achievement." 
Although IIis d iffi tillto draw con- luiions from the corflicting results,
it is still useful to (Iraw attention to input inequalitie%between popula
tioa grouls The attenition bighlight% the differences Inthe school ex.
perlet'ncvs in %vhi(hchildren are Vartiripating. ''he studies also provide
data for further analysis of tkreshholds and standards of provision
below whi( Itschool Inputs determine attainment and thus indicate Ine
quality 
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3.3 The DistributionEfectsof EducationalFinancing 
One way of assessing the equity of the educational system has been 

to look at the direct distributive effects of public expe iditures on
education. This requires a method to match the groups that pay for
education with the groups who receive it, in order to detect any
systematic transfers between groups that may not have been explicit.

The assumption here is that. becituse education is financed publicly
to ensure important external effectt for socie.y as a whole, methods of
financing should promote redistribtion of resources in favor of groups
who would otherwise lack the resoulrces to educate their children. At 
very least, the dstribution of benefits from education shoki!d reflect
proportionate contributions to the public coffers. The problem of more
advantaged groupi reaping disproportionate benefits from )ubhc
funds, pres,!:iaaiA designated to aid ikho poor, should be correctevi. 

Vito fanzi (1976) discusses the chlief sources of taxation for educa
tion in LDCs in terms of their general progressive or :egressive ef
fects, Earmarked taxes, often used t4, finance technical education, are 
not usually progressive in nature. When levied on industry'san 
payroll, the tax tends to be passed on by manufacturers to the consumer. This results in the prov.sion of a subsidy from the consumer to 
the worker, who in LI)Cs forms part of a relatively privileged group;
that is, those who work in a primary :qbor market job in a modern sector Industry. Similarly, when sales taxes are used in some countries to
finance university education, this in fact constitutes a subsidy from the 
poorer, who are proportionah ', ,arder hit by indirect taxation
mechanisms, to the riche . ,on, are more likely to receive higher
education. Tanzi notes that there are a few cases of using property
taxes, or taxes on profits, for education. These have a more progreqsive effect, provided that they contribute to the general pool of 
resources used for education. 

The redistributive effects of financing education from genet al direct
taxation is limited by thei(,egre' of progre~siveness that characterizes 
the overall tax system In this connection, 'antil presents the conclu
sion, reached by Ilird and l)e Wulf (1973) from studies of latin

America that these tax systems "have 
done little to corr,:ct inequali
ty". There sers to he ' a "wandering proportionality" that describes 
the relationship lwtween income and percentage of tax paid In thesecountries The average tax paid by the highest income groups does
tend to be proportionately higher, but, In general, taxation systems In
Latin Ameria do not seem to have significant effects on 'ncome 
redistribution if Tanil's studies of specific taxation and utnding practices can be geaieralized it would appear that equality is not promoted
by patterns of public educatlonal financing 1,; developing countrien. 

Tanzi also mentlon the regressije effect% of the tax allowances for
educational expenditures that exist in several Latin American coun
tries. Such allowances are of most benefit to those who pay higher tax 
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are therefore by defihition an educational subsi,$y for richer 
rates arad 
groups. 

detailed study of educational expendituresJallade (1974) makes a 

and Income distribution in Colombia. First, he analyzes the different 
by central linvernment,of government financing, classified 

departments, and municipalities. Although Jallade does not study 

notes that since "it is very unlikel:,r that these 

sources 

finance in detail, he 
three fiscal systems have the sa.-e degree of progresstvity," there are 

Implications for equity to be drawn from the balance of fiiarteng bet

ween governmental levels 
In order to assess the redistributive impact, on various Income 

groups, of public expenditures on education, Jallade uses the following 

methodology: 

- The distribition of the tax bui den anong specified income 

groups is determined 

- Education subsidies are allocated nmong specified initme 
groups 

are com- The ratios of subsidies received o,' er taxes paid 
puted for each income group, 

In calculating the tax4s pakil iy each incone group, the a,.thor takes 
taxes, co'fee export

into account personal and corporation income 

taxes, property taxes, and indirect taxes on (onsumption goods. Rates 
Sinve It is not 

are computed separately for urban and 	 rural areas 
taxes -- corporation tax, forpossible to allocate the burden of cirtai 

e by Colombian shareholders, consumers,example, which may h bo 
- the allocation or foreign shareholders in %omie ilnknown propottion 

of taxes among income giOUp% is calculated according to two alter

ninlimum and innmaxluuin progrussivity Undernative assumptions of 
both alternatives, the ir,cidence of the tax system iq proportionate to 

o the loopulation which Iayl, a higher
income, except for the top 5% 

average tax rate 
In order to assess the dist ritlut ion of beneflils from -duc tional ex

penditureis, enrollments ar, vonsidered 	by inclirie groups, di!feren
or private)

tiatert by Ievel of education and by type of scot)l (public 

show that public subsi(ies f(tz education are in fact
Jallade's result 

, atnd (onstitute a higheir percenhigher for the lower income group 

tage of the laxe'S paid by these groups Thl- arise- partly from the use 

by middle and upper income gloulls of private educational Ifacilities 

" while the positive redistribution of income
But, Jalloae ( onludei, 
that takes pl ate through the public financing of education Is accen

tuated hy the pi esenee of the private edtwcat'o, sector, it i nc, entirely 

attributable Io it " 
are broken down by levels tt educaion.,When the public subsidles 

tnore romplex.
however, the pattern of redistribution is shown to te 


While the redistribution effect Is strongly favorable to the woirost 10%
 



of families for primary education, the main beneficiaries for secona
dary educ'ation are the middle-income groups, which are thereforesubsidized Ity both the poorest and richest income groups. A similir
situation is shown io.-higher education. In addition, 10% of the familiesin the groups that most benefit from spending on secondary education 
live In the urban sector. 

Surjit Bhalla (1973) discusses the general question of the utility ofstudies of educational financing and raises the question: "If interest isin the Issue of income redistribution through government policies, thenshouldn't attention be concentrated on the net effect of all policies,
rather than just one sector?" He offers two arguments In answer tothis. First, the ,ducational budget in LDCa is usually a sizable propor
tion of total public expenditures and, therefore, its effect on distribution is Important per se. Second, since education Is an investment for
the future as well as a service consumed today, Bhalla affirms, "If theeducation sector is found to be regressive, than it might be reasonableto conclude that not only are the poor subsidizing the rich of today, butalso helping them to stay rich tomorrow. A study of the staticredistributive effects is, therefore, useful for considerations of equal
opportunity, mobility and equity."

Taking a special case Gf the consequences of public financing,
Psacharopoulos (1976) discusses the equity effects of providing free
university education in LDCs. He suggests four ways to approach the 
problem: 

- By assessing the effects of education on the dispersion of incomes. Marn and Psacharolpoulos (1976) effected such astudy for Mexico, concluding that "giving primary educatinn to 10 percent of Mexican illiterates would reduce a measure of income inequality (the variance of thelogarithm of earnings in this case) by 5 percent. On the contrary, giving higher education tc 5 percent of those withoutIt would Increaseincomedisper 4on by 2 percent." 
- By comparing tax contributioAs and educational benefits, 

as in the Jallade study. 
- By studying the social background of the students In higher

education, to show effective access patterns. 
- By looking at, the selectivity of the educational system, "onthe theory that the more selective the system, the more itwill favor students from high income families." 

The concluslon of the paper are that public provision of free highereducation fost 1's undue demand for it, and is (a) Inequitable because
of selection mechanisms, (h) inefficient (,ccording to rate of returncalculations), and generates(c) unemployment among rejected
secondary-school 	graduates.

Another aspect of public financing of education that has received at
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tention is its redistributive effect -w,%n%' regions. Jallade addressed 
this question for Colombia, first calculating the incidence of taxation 
by department. The distribution of central government transfers to 
each department is then presented. This shows transfers as a propnr
tion of total departmental revenues, transfers for education, and 
transfers for education as a proportion of total departmental revenue. 
In 1967, approximately 90% of central government transfers to the 
departments wei e earmarked for educational expenditures. 

In comparing tax burden with transfers to departments, Jallade 
finds that "a certain amount of redistribution Is going on." The four 
richest departments receive only 42.2% of transfers while contributing 
75.5% of taxes. This effect seems to indicate some effort at reducing in
equalities of provision that would otherwise exist ifdepartments were 
to provide educational services wholly from their own resources. 

Ter Weele, in his study of East Africa, draws veiy different conclu
sions from his findings in this context. His preoccupation is that the 
distribution of education across provinces may be more inequitable 
than the distribution of income. Thus any transfer of funds for educa
tion, he concludes, may increase inequalities rather than reduce them. 
In order to examine and compare the distributions of income and 
education, the author traces curves of concentration for (a) income by
province, (b) enrollment by province, and (c) the distribution of 
education as a function of the Income of each province. The analysis is 
summarized by calculating the corresponding Gini coefficients for the 
compared distributions. Ter Weele finds that the poorer regions are in 
fact subsidizing the richer. 

From this line of reasoning the author speculates that the projects 
under-taken in education will be of a more equitable nature if funded 
by more local sources, thus avoiding the regressive transfers across 
regions. In this connection, Ter Weele remarks that "the theory that 
decentralized sources of money produce more equitable distributions 
is, of course, the other side of the theory that taxation without 
representation leads to uses of funds which will benefit only a few." 

In general, the studies of the distributive effect of educational finan
cing point to the conclusion that the education sector largely reflects 
the over-all trends of concentration and redistribution in a given socie
ty. Educational financing is inextricably linked to the general tax 
structure, which, in turn, cannot be divorced from the conflicts of 
political decision-making. Conflicts between competing political in
terests and values are played ott, through action or inertia. 

Thus Bhagwati (1973), who concludes that educational subsidies 
usually reflect the class structure, writes: "The benefits can be hand
ed out to elite groups by the state without obvious disaffection if they 
are handled via the educational system which, in principle, at least, is 
open to all classes and castes and, therefore, conceals effectively Its in
egalitarian impact." 
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3.4 The Effects on Equality of Nonformal Education 

Arguments that question the egalitarian effect of formi.l educationsystems have been alluded to throughout this paper. Severalcritics have suggested that formal education: (a) serves as amechanism to allocate public fgtnds unequally and unfairly; (b) servesto distribute present and future opportunity unfairly; and (c) serves toreproduce the unequal socioeconomic relations that exist in a givensociety. Bowles sums up the Marxian view, stating; "Educational inequality and .nequality of income are both reft,2ctions of the class struc
ture of capitalist societies. I inker from this that changes in educational
policy which do not alter the class structure will have relatively littleeffect on the distribution of income.' 

In their recent love affair with nonformal education, educators andtheir critics have hoped that out-of-school education would provide aflexible and efficient complement or even substitute for formal education. Suggestions alsohave been made that nonformal education
might avoid the evils of inequality that have plagued formal education.The financing of nonformal education, for instance, would appear to beprogressive in nature. Programs are clearly directed to the lessprivileged, thus reversing the trends in formal education which appearto subsidize the middle and upper classes, who are the major con
sumers of post-primary services. 

It is often claimed that nonformal education is cheaper than formal(Coombs and Ahmed 1974), adding another argument for its relativeequity. Formal schooling, especially at the upper levels, concentrates scarce resources on a few students, whereas in nonformal services thebeneiits of access can be distributed more evenly. The opportunity costof providing education for one recipient, when it means denial to otherpotential students, is less. Others have drawn attention to the narrowing of inequalities of access among age-groups that nonformal educa
tion can effect. Thore who have received the least educational investment are often adult groups, who are normally excluded entirely from
formal education, but may participate in nonformal.

Using some of these arguments, Ter Weele advocates a shift ofresources to nonformal education in East Africa in order to establish
greater educational equity. describesHe nonformal education as"inherently an equalizing form of education, providing many peoplewith some learning, rather than a few persons with 6 or 12 or 16 years
of schooling." lie suggests that the allocation of funds to primaryeducation - a recommendation for increased equity that is often putforward for LDCs - may not be politically possible in many countries.An increase in the number of primary school graduates is bound to produce greater social demand for higher levels of education, given thatrrimary school is commonly viewed vs only the first step on the ladderto mobility through education, With primary school pouring outgraduates it is difficult to hold down post-primary allocations. Invest. 
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ment in nonformal education, however, in Ter Weele's opinion, wouldnot lead to similar pressures for expanding higher levels of education.Despite the above rationale, several authors have urged a closerlook at the impact of nonformal programs. La Belle and Verhne (1975)come to a similar conclusion with respect to nonformal education asothers have about formal educational systems; "Our hypothesis is thatunless there are con-commitant changes in the values and institutionsassociated with a society's occupational stratification process, nonformal education cannot achieve its long-ierm goal of greater socialand economic quality."
The authors argue that the belief that (job-related) nonformaleducation can increase equality of life-chances is based on the fallacy,applied to education in general, that inequalities in income are causedby inequalities in skills and knowledge. It Is noted that, while evidenceshows that occupational attainment is related to educational achievement, the increase in levels of education in LDCs, has often producedan inflation of credentials, leaving the relative position of each level

little rltered. 
La Belle and Verhine put forward the "status-conflict theory" of therole of education in society. This emphasizes schooling as a means ofsocialization and elite formation, indicating that "skill attainment isnot the central ingredient in the occupational stratification process."Inequalities in the workforce are based rather on academic credentials, accepted and considered relevant by employers as "symbols ofan elite-oriented and dominated socialization process". The authorsconclude from this reasoning: "As non-sanctioned efforts directed atnon-elite groups, nonformal education programs arc incapable ofvalidating or legitimatizing their experiences. As demands for attainment through the formal system escalate, such programs appeardestined to remain at the bottom of the educational status hierarchy."Colclough and (197'6)llallak analyze the effect on equality ofestabli.hing basic education programs in rural areas. These have beensuggested to remedy the situation of costly and irrelevant primary
education from which much of the rural population in LDCs is, in practice, excluded. The authors point out that, while nenformaleducation may indeed avoid basic 

some of the Inequities perpetuated by formal school systems, the very fact of instituting a parallel program
would mean creating a dual system, with inherent negative effects for
equality. A dual system, In the opiaion of the authors, would "merelyinstitutionalize present inequalities." Thus, a basic education programrunning alongside primary education would clearly divide the schoolage population into those with access to formal .schooling and,therefore, to post-primary education and higher lifetime Parnings, andthose without acress. The prospect of second-class terminal service isoffered to the latter group.
The authors discuss the case of Rural EdLcatioii Centers (REC) inUpper Volta. These centers offered a vocationally oriented program fu 
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rural youth. The plan was to channel resources available for educationta the REC, and halt the expansion of formal primary schooling. Theparents of youth in rural areas, however, did not perceive the centers as meeting the needs that they wished fulfilled through education.These needs were based on aspirations for social mobility, correctlyassociated in the minds of parents with formal schooling. Thus, theRECs, forming a dual system, were perceived as discriminatory, aschanneling rural childrcn away from valued rewards. Attempts wereactually made to convert RECs into conventionW, primary schools.Colclough and Hallak conclude that, in order for nonfornial, vocationally oriented education to have a positive effect on equality, it mustbecome part of the mainstream of services to be received by all. Thiswould require a radical reform of most formal education systems and goes far beyond the idea of simply offering some alternative to
children not reached now by the system.
One conclusion to be drawn from 
 the above analyses is that nonformal education cannot be judged in isolation as to its effects onequality. Its impact must be assessed in the context of the inierrelationships not only between educational services of different types butalso between these services and the occupational structure and reward 
patterns in a given society.

In addition, as is the case with formal edu:ation, nonformal education may have differing effects, depending on what type of equality isbeing considered. In the sense that it is directed to non-elite groups,there is some redistributive effect from the allocation of public fundsto nonformal education However, the equity of providing some service
to those who might otherwise do without must be balanced against thepossible effects of institutionalizing inequalities that already exist. Inequality may even be exacerbated by causing the boundaries between 
groups to become more rigidly defined 

As far as equ~iity of opportunity is concerned, nonformal education may offer a route to individual social mobility in cases where it isrecognled by employers as relevant experience for selection into theoccupational structure However, if only ihe credentials from 'he formal educational system are valued, graduates from nonformal programs may continue to be handicapped in the competition for jobs. It
seems :r;,kely then, that nonformal education can, by itself, have

much n overall 'socioeconomic inequalities 
- a statement thatw4 ,'k. sepm vlid also for formal education, Combined with othermeasures, both f,rin of education may either redc'e or exacerbate 
some forms of equality of access iAndopportunity 

3.5 The Iffts of aIw'atil( l on tl' l'Eqiialityof hwcomr, )istrlibutIon 
Flnaliy in this overview of education and equality, we must examine

the view, suppotted by conventional wisdom, that the more equalspread of educational services fosters greater equality of income, This 
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belief arises partly from the observation of historical trends Ina variety of countries. In some countries, and after some setbacks and time,Income has become more equally distributed. It can also be seen thatthe provision of education has increased along with growth andmoderernization. The common-sense connection between the educational level of individuals and their earning power has led to an Inference of causality from these evident associations.Following this argument, James Coleman (1973) suggested that thisnotion of causality could be tester, by studying how the relationships ofIncome and educational attainment vary over time. He presents datafor the United States over the period 1929 to 1970, noting declines inboth these indicators of inequality. In conclusion, Coleman affirmsthat: "Though nther explanations could be offered, they (the declinesin inequality indicated by trends... presented) suggest that increas-Ing equality of education does have a strong effect on Increasing
equality of income."

Similarly, belief in the effect of education on income distribution wastaken up and given considerable support by the work of human capitaltheorists. Ilate-of-return analyses of education, undertaken within theframework of human capital theory, confirmed that, for individuals,earnings are closely related (affected?) by the amount of educationreceived. Since prior educational inv,,stment was in fact put forwardas the basic source of differences in earnings, it followed that equalizing investment in human capital would result in the equalizing of incomes. B3halla, in his discussion of human cauiIal theory, points tosome studies that support this position. Chisw1 tk (1973), for example,In seeking to explain regional differenecs in income dispersion in theUnited States and Canada found that abov 6Ot of the differences in Income Inequality could be explained by diffe.,viles in the average rateof-return associated with unequnl attoirment of schooling. Chlswick
(1969) also 
 used the human capital model to study the effect ofminimum v"'ool legislh, un laws on licome distribution, concludingthat the legisliaion mtj i:d ioan increase in the level, but a decrease
In the varianeo (spread) of oth sc,,,oling and Income.
An associated idea, arising frorn the arete-of-return approach tomeasuring educational effects on income, is that Inequalitiesdistribution can be manipulated by policy makers through 
of 

humancapital investment decisions, Thus, if rales-of-return to secondary orhigher education are excessive, causing a worsening of Income inequality, measures can I)e taken to 'rcreasc the supply of educatedworkers at these levels. A-suming tmat occupational rewards areregulated by something approathing a market Stuation, the Increasedsupply of highly educated labor would cause lower wages. Consequently, Inequalities would be reduced In rates of return between groups ofdiffering education. O,er-all Income distribution would thus be mademore eqvii. Clearly th's conclusion is based in an acceptance of theassumptions underlying tate-of-return analysis, e.g. that education 
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does affect labor productivity and that wages reflect labor's marginal 
product. This has been discussed in Chapter 5. 

Bhalla dhicusses various challenges to the models used in arriving at 
the conclusion that equalizing education wil' cause the reduction of in
come inequality. He also mentions studies by Carnoy (1973) on the 
Unites States, Brazil, and Mexico, and Hollister (1971) that have found 
evidence that runs contrary to the supposed educatlon-income link. He 
therefore affirms that no clear conclusion can be reached, and that the 
general relationship of the two distributions is still unclear. As a com
ment on the state-of-the-art of research in this area, Bhallr points out 
that, "on the other hand, it should be noted that even if education was 
haviig an cquaizing ef feet, the available data may not show it. Educa
tion, it should b.remembered, Is only one factor, albeit an important 
one, in the determination of a person's income." 

Adelman and Morris (1973) identify the rate of improvement in 
hurtan resource, as one of the "six most important variables 
associated with Inter-country differences in parterms of income 
distribution" in LI)Cs Tiey also write that "increased access to the 
acquisition of midale-level skill and professional training appears,
from our results, to be quite predictable in equalizing effects on the in
come distribution " 

Similarly, Ahluwalia (1976) includes lack of education as one of the 
determinants of ineq(ality ie draws this conclusion from analyses 
that tested the influence of enrollment rates on income -hares, finding 
that "education is postively related to equality in terms of income 
shares of the lowest arid middle group " The authors then qualify these 
findings, however, stressing the complexity of interpretation. 
Adelman and Morri' make the following observation: "At the in
termediate and "high" levels of development, strategies stressing 
human resources promote greater income equality, whereas those 
based on the exploitation of natural resources or capital-Intensive in
dustriahiation tolnd to shift the income distribution aga nst the lower 
income groups The poor benefit no( from the expansion of educr'.,onal 
ys'tems as such, buit from a coli)inzltion of educational improveraints 

and expaniding emlployment opportunities."
Ahuwalha points out that e(ducation c a n be used as a policy inttru

ment to .ffe( I clanges in distribution patterns, but he notes the dif
ficulty of inferenct habased (or elational ,,|s states:on niet- Ift: "The 
causal relationshilp (bet icven education tind ('qua lity) may well run In 
the o)pos (,mt(i'(t1 --but the o)'erved aisociation clearly cails for 
furl her invest iga lion 

No as-su rac ('(,,inbo offered that rininceased provision of education 
ant increased equaility in the (list thlution of schoollg will 1lccsarily 
lead to changes towa rds a more equal society Itellable qene a: niodels 
to describe the relationship betw'en education and fn as a whole 
have not bcen d(i Rtesearch rather to be insmired ',the field seems 
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the process of uncovering an ever wider range of variables that in
fluence the education-equality Issue. 

4.0 Conclusion 

A word used throughout this chapter has been "complexity." In
deed this seems to be the most salient chracteristic of the issue con
sidered. All that can be said with near cei tainty is that there is a strong 
relationship between educational attainment, earnings, and income. 
In nations and regions where there is inequality in the distribution of 
education, there is very often inequality in the distribution of income. 
Individuals with more education usually have higher earnings and in
come than individuals with less education. Nations and regions with 
more education usually have higher Incomes than nations and regions 
where education levels are lower. But the causal linkage between 
education and income is not demonstrable, in terms of education beilig 
an effective instrument for increasing either productivity, or equality 
of income. Too many other variables are in ply in any given 
socioeconomic context. Hence, the policy planner can never be certain 
that increasing education will lead to increased prcduction and in
come, or that increased equality in the distributiow, of education will 
lead to increased equality in the distribution of income. Educational 
levels may serve as indicators of production and equality to come but 
not as manipulable policy planning instruments. 

No clear conclusion has been reached from the research and 
arguments presented. Hence, no attempt is mode to formulate 
prescriptions for policy making and planning, Persuasive justification 
for this approach is formulated by Albert Hirschman (1970) in his arti
cle entitled, "The Search for Paradigms as a Hindrance to Understan
ding." Martin Rein (1976) has described the paradigms that underlie 
policy making as a "curious mixture of psychological assumptions, 
scientific concepts, value commitments, social aspirations, personal 
beliefs, and administrative constraiig. ...encompassing various con
tradictions rather than seeking to eliminate them." This review Is an 
attempt to clarify some of these elements as they affect current think
ing on equality of education In development. A range of contradictory 
and complementary definitions, policies, and consequences has been 
considered. The hope is that useful reference to them can be mude in 
the light of the particular circumstances and forces that operate in 
each, necessarily different, policy-makh.g setting. 



CHAPTER 9 

The Distribution of Schooling 
and the Distribution of Income 

DONALD R, SNODGRASS 

1.0 Definitionof the Problein 
So much importance is attached to education as a means of individual and societal development in all countries that interest in theequity of the school process has become paramount for planners Eqwty, in the provision of education, means different things Severalmeasures of equity are possible. One relates to equal prok isinn of inputs into the system. Another to equal access to educational opportunity - the opportunity to attend school Yet a third means equalit:. ofeducational outcome:,, an issue discussed in Chapter 8 All of thesemeasures are valid. The different measures can suppoit differentjudgments on the equity of a system and different plans for improvingit Planners may have to work with any or all of these e'lutHere attention centers on con( eptsone particular equity outcome of education, the effect of education on the (istribution of earned incones Aneducational system is equitable if it works to narrow over-all inequality in the distribution of earned incomes According to one acceplablemeasure of ovei-all inequality, this means improving th,. relati' eabsolute incomes of the lowest groups in the population 

an( 
This simplifies one prot)lern a'd creates another llok, in fact, to wedetermine the eflect of e(acation irn the di,,.,.u,,... ofC aa',- iat'"There are contending theories on the matter. The plan of this chapteris to review and reduce theories of education and income distributionto two main conr ponents first, the (listiibution ol education itself and.second, the eftcts of edst atloll olon the earnings of its recipients
Next, we will presnt a new set of findings on the distribution of schooling. We then will speculate, on the oasis of other research findings,about til effets of ediucation on the incomes of various kinds of recipients linally, some 'otfilsions and )olicy Imlicat ions will bedrawn for planeiis 

2 0) kkdncatlw and Jnc'o,,v Ilthrtbhjol011 ihuman('apal I'heor; 
Neoclassicail economisi, in development planning analyze edueation 

87 
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and income distribution, using the human capital model. In Chapters 4and 5 neoclassical economic approaches were illuntrated in the application of rate-of-return and manpower requirements analysis toeducationil planning. Rate-of-return analysis treats education as aproductive investment which Improves work performance and productivity. Underlying the rate-of-return approach to education is the notion that education increases the marginal product educatedofworkers. This is demcnstrated in part by the statistical artifact thatmore educated workers earn more than less educated workers. Theearnings difference in favor of educatedreflection workers is presumablyol" increased marginal product. Further evidence is sug-
a 

gested in the aggregate case where national growth is attributed t.varying factors, and there is some part of the growth that analysts feelmust be attributed to education broadly conceived. The exact way inwhich education contributes to marginal product, such as increasedearnings and return on investment, is riot shown explicitly in any of therate-of-return studies or the models used to analyze the relationship.The proposition that education contributes to product and increasedearnings is plausible in common-sense terms to planners, even thoughthe theory and analytic methods are open to justifiable criticism by opposing economists. As proposed by Schultz (1961) aLd developed byBecker (1964; 1967), Mincer (1962) and others, human capital theorytreats education as a productive asset strictly analogous to physicalcapital. That is, it is produced through a process of saving and investing, and then sold in a competitive market in whichreturn is its rate ofa function of its marginal productivity. The productivity ofhuman capital, resulting from both general and specialized forms ofeducation, is presumed to be a function both of the inherent quality ofthe asset and of its supply relative to the supply of competing and complementary factors of production.One important implication of haman capital theory is straight forward. Other things being equal, the distribution of income will become
more equitable if the distribution of the productive asset (indirectly
education) is improved, lecker (1967) also develops the case in which
other things are not equal, in the sense that differences in tastes and
abilities also influence the distribution of income. Just as land reforms
and other asset redistributions willdistribution, so, 
lead to a more equal incomethe theory argues, will a redistribution of humancapital. In political terms, this is a conclusion which is acceptable toconservatives, as well as liberals. Unlike land and other physicalassets, educational attainment cannot be taken away from those whohave it. The only way that the distribution of human capital can bealtered is by supplying more to those who do not now have It. We cantalk about redistributionwith growth,or dynamic redistribution,as analternative to static redistributio, of physical assets (Chenery, et al.1974). When It comes to human capital the only way to redistribute it Is 

to provide more of It. 
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Human capital theory holds that the provision of additional educa
tion - when the expansion works in such a way as to equalize the overall distribu~tion of education - will lead to improvement in the dist.-ibt,tion of laWbr incomes. Rate of return to hum on capital will generally bereduced as its supply expands. Earnings differences narrow betweenthe schooled and the unschooled; more have education, which was once scarce, and are rewarded accordingly.

Human capital theory has been subjected to numerous criticismsand objections (Shaffer 1961; Bowen 1964). Major points mpde by thecritics were that the theory ignores the noneconomic benefits of education and assumes the existence of competitive labor- markets. Thetheory is vague about just how education makes people more productive and exaggerates the importance of formal education relative tononformal education. Empirical applications underemphasize differences in educational content and methods while overplaying years
of schooling, which are easy to measure.

Additional objections may be raised to the use of the theory as aplanning tool. Human capital theory addreswN, only a few of the questions which are important for educational planning and gives only partial answers to those which it does addr*ss. One might wonder whatplanning purpose is served in the situation where rate-of-returnanalysis indicates a greater payoff for secondary education overprimary. The planner cannot recommend limiting allocations tosecondary. Nor is anything different if the opposite is indicated, namely, that primary has a greater return than secondary. Rarely is theplanner interested in such sweeping issues as the payoff of one entireeducational level compared to another, or of one field of prcfessionaltraining over another. All levels and fields are usually necessary in 
some strength.

Rate-of-return analysis is rarely applied to true educational alternatives; usually it is applied to complements. Even when choicesrelate to l, ge alternative possibilities, there isn't much the planner,policy maker, or manager can do about recasting an entire systemsstructure. The point was made in Chapter 5 that rate of return isgenerally valuable in raising large issues for policy planning and notfor guiding policy formulation and program design. Also rate of returnand cost-benefit analysis, over above theand filling pages ofeconomics of education literature, can serve to complement and support other planninig approaches, such as manpower analysts and cost
effectiveness analysis.

Not all criticisms of human capital theory bear on Its usefulness inexplaining the relationship between education and income distribution. Here the issue Is not about benefits of education which are notreflected in earned incomes. The central question is whether or not
education raises incomes, and, if so, how.The answer provided by human capital theory, of course, Is thateducation does raise Incomes and that t does so by producing more 
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productive workers whose higher productivity is rewarded in com
petitive labor markets. This assertion is subject to challenge on two 
grounds. Education may not, in fact, raise incomes People with more 
editcation may earn higher incomes, but not because of any effect of 
the educational process. Thcy differ from people who have less educa
tion Ia ways which led them both to get more education and to earn 
higher incomes. Another contention is that labor markets are not com
petitive. The more highy educated may earn highec incomes, even 
with other relevant characteristics held equal. The reosoil for this is 
not competitive labor markets rewording their higher productivity 
but social networks rewarding their members. We will discuss each of 
these contentions 

The earliest calculations of rates of return to investment in human 
capital assumed that the entire income differential associated with a 
given marginal educational attainmeit was attribu, .... to the type of 
education in question This assump ion, which led to high measured 
rates of retarn, was challenged early Thereafter, analysts most com
monly assumed that an arbitrary fration of the observed income dif
ferential could be regarded as causal y attributable to education 

In the Third World setting, Thias and Carnoy (1972) estimated that 
education appeared to be causally responsible for about 70% of the in
come differential associated with marginally gre)ter educational at
talninent in the Kenyan case. This generahiation is based on income 
differentials adjusted for diff . ences in socioeconomic origin (parents' 
literacy, tribe, and father's occupation). On average, tle adjusted dif
ferential was 72% of the unadjusted differential. leonor (1977) 
recently found wide disparities Inreduicational pairticipation for dif
ferent income, social and regional groups in Sri Lanka, Thailand, and 
the Philippines Currently available evidence indicates that education 
does raise earned incomies The ralse, however, is much less than the 
earnings differentials between more educated and less educated peo
ple. The analyst in any particular count ry must, therefore, try to deter
mine the aplroxim ite fraction of the differential ,ittribut able to educa
tion. 

We now turn to the (luestion of how education afects incomne, to the 
extent that it does so. Thurow andlLucas (1972) suggest that the labor 
market is not voml etitive and hoiiogenous but fragment'd, perhaps 
dualistic, The government and large fil ms or the modern sector or 
primary labor inarket pay ielatively high %4agcs,and maintain a 
queue of job apllicants, from which they fill vacancies on the hasis of 
job market signals (Arrow 1972, Spence 1975). The informal, or secon
dary, labor naiket is likely to bt more competitive. 

The policy imipli(atioins of these althiniativic niodcl% are different 
from those, of the hum an capital miodel fii the ;leti native view, the 
distribution of ear'nlngs is nole a function of tecvhnology and so(al 
structure than of the (list ribut ion of education Government i.lic is 
can affect the eat nlng%(lst ribution inore effectively through direct in
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come and employment policies. The process, by which education influences Income, has two components; first, the pattern of distributionof education itself and, second, the differential effects of educatl~n onthe incomes of various recipients We can examine how each of thesecomponents operates and then ask how they interact to produce edaca.
tion's over-all effect oil income. 

3.0 Selection Effects and the Size Dstribgtionof SchoohnIg 
Two important dimensions of the distribution of education can bedefined: the size selection process and the size distribution The first ofthese refers to how much education is provided and how widely it isshared. The second refers to who, specifically, receives the educationwhich is provided, and who is excluded
To depict the size dlistribution of education, analyst% and plannersuse the educational pyramid The pyram-d displays enrollm n(*t raliosfor successive age cohorts, usually separately for each sex Thepyramid may be broad 1.as,., or narrow-based It will depend on howwidespread primary sc!'lling ihs become The higher tiers of thepyramid narrow sharpil, or more gr,,dually, depending on the effctaof selection or secondary and tertiary v, ollnvnts 

3.1 The Selecton Effect 
The first possibilitv is to ni.ike to 'ellcthil at all., and to plovideschooling turnvorsa lv to agethe coholt 'lhet efore. if everyonereceives n cqtial ,imount ol schooling the question of hov, u.1ticzatgon isdistributed diappeat s, ailt hotgh qutwstiow 11the effe( ts of schoolingmay remain, As a particular type of schooling comes closer to universality, the question of how 
 edi(at ion is distribtted loses its im

portance.

The second possibilty is to selcl stlent%for (oflntitilattl Iill .highrlevels on the. lbsis of Itelt 11,llsvsivll per fot 

t 
Ililice (*IItei ii SelectlonIs made c ol ( lIllgto ,I lhl'i ill off Ili 1f 1i(va " 11(h Is ll'ghecllVdependent solelv ol %% Ow

lll1ct' llelslr s ,ii C i% d(ek used ' it f at 
perfo n 

lit fot nian: v ithit li'chool s%sretii I'"ot such 
f i s lt, alle',i theprior level of schooling, e , it isftt lt y tmniletIon of Ihal l#' I,1)11h

t'lscond, rr ,itt's,in some i ,ll(,tit, 
,

I'll! lill11,illl C Ifl JI tlh tuarttive ,usually nationail, t\,itnirtat ion 
A third ill!i is limthe illitgnits and abillt (v",'S S,%IIi,costs ale aso(l iedl econonic

"O
i h vul'ty I\pe of shoalig ili'sv . dil(irectcosts and III(lite( I(isls )lIrv I (costs il ite both fees and otliet oult-orpocket exlpet(litlitts liltlitisp(oltititio, (hlhthing, food, hook, andother school niotcri,ils ) Itidi "'w-t ('csls iii Ih,e,illll folegoll .When eniolled in school thc' stident ntst gIve llpIncome which he/Nhecould otlerwise cit ii l)it et l ,itad itlchi ec I l((ost to titllelI aidi theirfamilies increase ithigher levels oif schoolnr Fatmilies have varying 
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aWlity and willingness to bear these private costs of school!ng. Ievying significant costs on students and their families can, therefore, be an important selection criterion.
A fourth possibility is selection by ascr~iptive characteristics, Inthepast this type of selection was more common, as, for example, whenelite schools wer. reserved for children of hereditary aristocrats, orwhen secondary schools were provided only in urban areas, thus effectiely excluding most people of rural origins. Two examples still occur, and planners must deal with them One is ethnic sponsorship or alfirmative action. A group is ,'jveisp cial consideration or assistancebailed on past discrimination or s'ciai disadvantage A second example Is the practice by some Marxi, t govt rnments of limiting access tocertain kinds of schooling to students from proletarian backgrounds.Actual selection systemns may rely ipon combinations of the fourselection criteria Systems differ inthe apl)ication of one criterionrelative to another Some systems impose intermediate tests of perfermance and reouire itudents to repcat or dr,' o1t if they are not progressing satisfpctorily Other systems follow a pattern of automaticpromotion. In drawing a distinction bet ven sectw(hon criteria and theresults of the selection process, analysts mmay %uparat, the explicit intent behind the selection process from the actual outcomv of the pro

cess. 
The results of the selection pro( ess are reflected in differences basedon characteristics such as sex, race, ocil,I(la%%, linguistic group,religion, urban versus rural residence, region of the (oluntry Resultsare observable if data or diiferential enrollment in, or €omnpletion of,different levels of the sytem -ire availabile by gi oips If enrollment orcompletion ratios differ little among %'xe,rare,, sociaI classes, thenthe results of the selection process may be relatively unhiased If, as isiore common, significant differences can be ohterved, then this outcorre may well be attributilble to the differential effects (if the selec.tion ceteria. The effects of %elec'ionare reih ('rted Inthe size distribu

tion of schooling. 

4,0 The Size Distrbutionof Schooling 
Empirical resear(h generally assesses ihe wire distribution ofschooling, or formal education efom e4v ('an talk d b)ut how school.Ingis distributed, we mimst dete, nin how the a mount of schooling canbe measured Th,,re are four o)(ssbilities, ea(h withIts advantages

and disadvantagei, 

(1) Y'ear, (f s'hoolnA 'I hi% ine'asure has the coniputlit onal advantage of being a colinufmuily' divisible itime wtle int it also has at
least three major di-dvatlagi's 

- It counts sillyears lfscholing as of equal educational value, 
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thus including years in which grades were repeated. 
- It takes no account of the educator's opinion that lear

ning Is more closely related to completion of defined
multyear units of schooling (for exemple, five or six 
years of basic education) than to number of years in 
school perse. 

- t also takes no account of quality differences in
schooling, in terms of number f days attended, hours
in the school day, inputs provided, and other 
measures. 

(2) Levels ofschoolingcompleted.This measure has the opposite ad
vantages and disadvantages of the preceding one. It takes care of the 
first to objections, but provides i discontinuous time series which is 
not always comparable across cointries. (Foe example, first level 
education can vary from 4 to 10 years In6Jffere-it countries.) In the 
educator's opinion, completion of defined blocs of schooling is impor
tant and yet is igrnoro. 

(3) The third possibility is to measure the quantity of schooling
in terms of what students know. The IEA (International Educational 
Achievement 1975) btudy indicates that equal amounts of schooling are 
not equal in terms of what students know. Given amounts of schooling
lead to varying levels of knowledge in dferent courtries. Levels are 
generally lower in poorer countries. Measuring knowledge, usually
cognitive achievement, requires a considerable test development ef
fort, as the IEA study demonstrated. The tests used in the El Salvador 
Sector Analysis also demonjtrated this (El Salvador 1977). 

(4) Expenditures.Carnoy (1975) has arguea that the distribution of 
expenditures on education should be used in analyses of the relation
ship between education and income distribution, rather than the 
distribution of years of education. Since cost per studeat/year ri;s at 
higher levels of schooling, this distribution will show a Ngh,.r 1-vel of 
distributive inequality then years of schooling. The lack of stvxtdard
ized data on private costs, either direct or indire.L, makes this 
measure hard to use in a comparative Pnalysis. 

For comparative empirical work, one must use a measure which 
resembles (1) cr (2). This will show a more equal distribution of 
schooling than (3) or (4).

In the present study, we have Pdopted a comnpromise me.,sure which 
combines elements of (1) and (2). The sotLe of the data is the three 
most recent editions of the UNESCO Yearbook (UNESCO 1974, 1975,
1970). These data arc converted into rough estimates of years of effec
tive (i.e. excluding re ,ats) schooling attained. 

We concentrated cn two age cohorts: the population ages 25-V'. ;nd
the population ageR 25 or over. The schooling received by the populs
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tion aged 25+ represents the accumulated schooling experience of theSociety Over a longer Period.For each of these Populations, We calculatedIng and three measures of the distribution o' years of schooling.
the distributional 

mean years of school. 
Is a Widely used 

measures is the Cni .oefficient. One of measure ofdistribution of 
The Gini coefficient

income, 
the degree of over-all inequality in theWealth, education,coefficient shows how the actual ddstributon of 

or 
a quantity (e.g. educa

other quantities. Thetion) in a Population differs from an ideally equal distribution Under 
perfect equality, 40% of the populat,,n should have 40% of the income, 
but in an actual population the lower 40% may have only 20% of the in

come and the highest J46 of the Populationcome. The Gini coefhig;ent has a 
may have 30% of the intheoreti-alzero (perfect equality)

calculations to one range of variation from(perfect inequality)the ceiicient although in actualusually ranges betweencalculation of the ratio Is explained and illustrated in the Appendix. 
.3 andThe following .7. Theconclusions-YCnrboo 


da 
emege frrwar analyses of the UNESCOCountries 

ficient is from 

Vary widely; in terms of inequalitvin the distrbutionof
hoofing. Although the theoreticalzero to one, range of variation in the Gini coefdistributions rarely fall Outside the range of .2 to .8. By contrast, our 

values 
measured coefficients dLs.rmbing incomefor the distribution of schoolingThere are severa, observations of less than .1, and many of less than .2. 

fall along the entire range.At the other end of the range, theresome observations would come are many observations of .9, andmuch closer to the maximum value of 
1.0 If our estimation technique Permitted. For te sharL dccruing to the 
lowesrt four decius, tle range of variation is from zero (many cases) to 

from 25% to 35,,;, of the total (fairly unusual). For the share goirg to theTable 
highest decile, the range is from less than 20% (unusual)unusual).9.1. Some illustrative values of these 

to 100% (also 
- There is measuresa,strong negative relationship betweenare shown in(measured by the equaltyGini coefficient) and iean years of schoouligrevealed in a 

(average iwmber of .yearsof schooling of the population). Thisregression analysis of mean Years of schooling against
the GCi coefficient for Ifie sample of countries 
,Ias
 

Insead of citngletals
of the regression results here, see Figure 9. 1, in Wlicla 
 the relationship
ship between 
is clearly shown as strong and negative. The closeness of the relation.

inequlmity in distribution and low average anmount ofty of distribution 
Schooling in the ponulation is somewhat surprising. in theory, a variepatterrs might be found wtih the
years of schooling in ihe Population. Even the negative direction of the


may come 

relationship same average 

as a surprise, since some 
1974) have argued that increasing amounts of education 

quivocal; are associated 
scholars (Boudonwith widening, not narrowing, social inequality, Yet the data are une 

the negative relationship between am,,.t of schooling and 



Country 

Kenya 

Canada 


Costa Rica 

Venezuela 

India 

Japan 


Czechoslovakia 

France 


Years 

1962 


1969 


1951 


1961 


1963 


1973 


1950 

1961 


1931 


1911 


160 


191,0 


1961 


1970 


1954 


1962 


Table 91
 
IllustrativeValuesof InequalityMeasures
 

Population ages 25 
-34 Population ages 25+ 

Share of Shz.e of Share ofGini lowest 4 1 igh-st Gini 
 lowest 4
coefficlem deciles (% decile (% coefficient deciles (%) 

.738 0 46 8 805 0 


.673 0 37 2 793 0 


219 25.3 18.3 .2 
 23.4 
.205 26.0 16 8 
 .254 23.2 

.399 16.4 28.7 .419 
 15.2 

380 16.8 265 .413 16.1 


.579 0 36.6 .629 0 

523 2.0 306 
 .611 0 

.774 0 56.0 798 0 
697 0 49.9 .780 
 0 


.202 12.9 18.2 
 252 24.3 

.221 26.5 18.8 226 
 26 1 


.099 25.7 
 14.1 090 34.9 

095 34.4 13.7 .107 33.1 


.26 21.6 22.0 265 22.4 

276 22.4 24.9 273 
 24 5 


Share of 
highest 

decile (%) 

60.5 

57.4 

19.5 . 

18.8 

29.4 

Z 

40.4 
35,s 

61.1 

55.4 

20.1
 

19.3 

13.9 b 

13.5 

22.8 

24.9 
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the Inequality of it distribution is graphically shown in Figure 9.1. This 
leaves two questions for investigation: first, what determines the 
amount of school a society provides? second, what factors contribute 
to deviations from the relationship between mean years of schooling 
and the distribution of schooling? 

- Mean years of schooling are loosely related to GNP per head. 
Past studies (Bowman and Anderson 1963; larbison and Myers 1964; 
Peaslee 1969) have examined the relationshio between educational at
tainment and GNP per capita. The aim was to establish a causal 
linkage from schooling to national economic development. There is a 
close statistical relationship between the two, but the causal linkage 
has never been fully and convincingly demonstrated. Little reason has 

been provided for the differences in mean years of schooling among 
countries at similar levels ot GN P per cepita. Our data show a strong 
relationship (r-.726) between mean years of schooling and the log of 
GNP per capita. Attempts to expand the relationship by adding two 
other independent variables - time and the number of years since 
political independence was achieved - contributed nothing of interest. 

Otherplausible variablesadded to the equation explaining ine-
qualityin the distributionof schooling in terms of mean yearsattained 
had little effect. Other political and social variables were added to 
average number of years of schooling to impreve the explanation of in
equality. No significant gain in explanation was previdecl 

- Many high-income countries have particularlyequal distribu
tions of schooling. Let us ask a simpler queation: which countries have 
particularly equal distributions of schooling? By deflnit!on, for the 
Gini coefficients tc be low, most people have to receive appri:,imately 
the same amount of education. One way thnt a country can accomiplish 
this is to provide universal primary schooling but restrict admissions 
to the second and third leve!s. A number of countries fit this pattern, as 
Column A of Table 9.2 indicates. None are poor countries; several of 
them are East European Communist countries. A second way to attain 
a low degree of inequality, obviously, is to open the secondary level 
while remaining relatively restrictive with regard to higher education. 
A smaller numb,,r of countries fit this pattern, as Column B of Table 
9.2 shows. The countries in Column B are richer, and the date is later. 
The case of Finland, U.S.S It., and Czechoslovakia suggest thht 1he 
pattern of Column A may be a first stage in equalization and the pat
tern of Column B a later stage. The pattern shows favorably for molt 
Socialist countries, and for wealthier capitalist countries. 

- Only a few developi jg countries also have relatively equrd 

distrbztlons.It may be of interest to see which among the developing 
Lountries have the low.,'t levels of inequality. This is shown in Table 
9.3. This list may have a discouraging effect on equity-minded policy 
makers in develop!ng countries. Of the 19 countrie listed, 10 wouRd 
probably no longer be classified as developing countries today. 
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Perhaps of more interest to policy planners in the poorer countries 

- say, less than $300 per
are those with low inequality and low ineome 
capita in 1975 prices. This is a very small set of countries and includes 

only the Republic of Korea (1955), the Philippines (1956), Sri Lanka 

(1969), and Thailand (1960, 1970). 

5.0 Effect of Educationon Income 

We can now deal briefly with the second maj ir I,,"ic, which is th, ef

fect of education on income. Once the distribi Avp pattern of schooling
 

Is determined, the different amounts of schooling received by different
 

types of people can be multiplied by the effect on income of the school

ing receiveu by each type. This, in turn, will yield the effect schooling
 

has on the distribution of income. Data on the net income return from
 
large

different amounts of schooling have now been compiled for a 

(and faithfully catalogued by Psacharopoulos,number of countries 
1973). The calculation might appear to be a simple one, but it is not 

simple, as the discussion in Chapter 5demonstrated 

The first difficulty is that of de.erinining how much of the associa

school attainment is caused by schooling,
tion between income and 

jointly varying influences such as
rpther than being atttibutable to 

has not beenand ability This problemsocioeconomic liackground 
handled well in most rate-of-return studies 'sacharopoulos (1973) 

notes that while many early studies simply assumed that 60% of earn-

Ing variation was attributable to education, several later ones 
an function.

employed regression analvsis tv estimate earnings 
s,,dies are (1963), Carnoy (lF/67),

Among the latter group of hlunt 
as 'Ihias and Carnoy (I,972).as welllan.ch (1967), and laul, 1971), 


In these studies tle d,01,ictions to allow foi other factors which affect
 
The most significant ad

schooling and inrcome vary from case to case 
to lie those relating to socioeconomic origins.

justments would appea, 
Whatever the adjustment, there is still a considerable direct influence 

of schooling on income 
A second complicatli,., however, is that the causal effect of school-

Ing on income is not the same for all types of people; nor is it the same 

for different type%of schooling which may add up to the same number 
The retui ns differ by different types of

of years of school attainment 
females, or people from varying socioeconomicpeople (males vs. 

vocational vs.
backgrounds), and by different kinds of schools ie.g 

academic high schools, urban vs. rural schools). l'hese are averaged 

together to )roduce what is referred to as the rate of return to educa
males earn higher returns than 

tion. It iqoccasionally noted that 
returns are different for vocational and academic

females, or that 
secondary schooling (l'scharopoulos 1973). But the broader implica

tions of the point have generally gone unnoticed until recently. 

In a perfect labor market which allocated workers who were iden

tical except for the amount of schooling received, it makes sense to 
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Table 9.2 
CountriesWhich Have Particularly
 

EqualDistributionof Schoolinga
 

(Population Aged 25-34) 

A 
BEmpht sir!ng EmphasizingFirst-La ?1 Schooling Second-Level Schooling 

Austia, (1961) Canada (1972)Belgium (1961, 1970) U.S.A. (1960, 1970, 1971)Czechoslovakia (1961) Czechoslovrkia (1970)Finland (1950, 1960) Finland (1970)Hungary (1,960, 1963, 1970) German Democratic Rep. (1971)Iceland (1960) Australia (1966)Irrland (1966) New Zealand (1966)Netherlands (1960) U.S.S it. (1970)
Norway (19,,)0. 1960)
 
Polard (19,70)
 
Romania (195)
 
United Kingdom (1950)
 
U S.S.R (1959) 

'Defined as Gini coefficient less than .200. "Emphasizing first-level school-Ing" is defined as mean years of schooling less than ten. "Emphasizing secondiavel schooling" is defined %smean years of schooling of ten or more 
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Tsble s.3
DevelopIngCountries Which Have 

The Most Equal DistributionofSchooling a 

(WoblulationAged 25-34) 

Costa Rica (1963, 1973)
Cuba (1953)

Jamaica (1960)
 
Panama (1970)b
 
Puerto Rico (1950, 196) b 
Argentina ( 1 9 7 0 )b
 
Chile (1970)

Paraguay (1972)
 
Uruguay (1963)b

Korea, Republic cf (1955)

Philippines (1956)
 
Sri Lanka (1969)

Thailand (1960, 1970)

Bulgaria (1946, 
 1956)b 
Greece (1961)b 
Italy (1951)b 
Portugal (19 70 )bRomania (1956, 1966)b 
Yugoslavia (1953, 19 7 1)b 

Defined as countries with GNP per capita of less than $1,400 (in 1975 prices)and a Gin! coefficient of the distribution of schooling of less than .400.bHad a GNP of $1,400 or more In 1975. 
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speak of the rate of return to a completed secondary education. in the
Imperfect labor markets of the real world the practice Is less defensi
ble. Jallade (1977) looked at rates of return to basic education earned
by different types of people In Brazil. He found variations in returns 
between males and females, urban and rural, low and middle
socioeconomic origin, and farm and nonfarm workers. The magnitude
of the differences was not particularly great. Private rates of return to
lower secondary schooling for 10 different sex/socioeconomic status 
groups were almost all within the range of 16.8% to 24.7%. For primary
schooling, all but one rate (7.5%) was in the 10.9% - 14.6% range.


In a study like Jallade's, which does not calculate an earniaz', 
 ,unc
tion but instead calculated uncorrected rates of return, the obt, rved
differences may be attributable to different socioeconomic 2a' -es (In
Jallade's study, high-status males generally earned hilgher returns 
than females or low-status males.) It is also conceivable that schooling
could have differential effects on earnings of different people, ever,
after account had been taken of the other factors. The point remains 
that the relationship is complex.

The third and final complication gets back to one of the major dif
ficulties of rate-of-return analysis. It is based on a given level and pat
tern of labor supply and demand, and calculates oply the rates oi 
return of a particular market position. As changes occur on both the
demand and the supply side of the market, rates of return are INkely to 
change as well Although economic growth will increase the demand 
for educated labor in many countries, supplies of educated labor have
increased much more rapidly than the demand for such labor. In coun
tries with low school attainments in tie population, it is Dossible for the
stock of a particular type of labor (e.g. high school or university
graduates) to double within just a few years. If older employees, with
 
secure jobs in the modern sector, are sheltered from the ensuing job

competition, then there will be a sharp increase in the ratio of job

seekers to openings. The result for developing countries is the anomaly

of educated unemployment.


Another effect of rapid increases in the ,upply of educated man
power is to drive down the rate of return. Over time, changes in the
supply of different types of labor will be reflected in the structure of 
wages and salaries. It wages are rigid, job competition wil! force peo
ple with a given amount of schooling to undergo prolonged job
searches and, eventually, settle for a position which is less
renumerative (and prestigious) than the jobs obtained by previous
graduates of the same level of schooling. Competitive labor markets
tend to produce wage competition, while tegmented labor markets 
tend to produce job competition. Both mechanisms lead to lowered 
returns to particular forms of schooling.

Rapid expansion of particular forms of schooling may also influence 
net returns through its effect on the costs of schooling. This effect could
be significant where the provision of highly subsidized public schooling 
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was held in check and expansion occurred through private schooling,with costs borne primarily by students and their families. 

6.0 ConclusionandPolicy Implications 
We have attempted to highlight the ways in which schooling can influence the distribution of earnings. Two main groups of influences -the distribution oi schooling itself and the differential effects of different types of schooling on different types of people  were examinedbriefly. On the basis of the preliminary analysis undertaken here, afew conclusions 'ad policy recommendations can be suggested.
As GNP per head and mean years of schooling rise, there is a broadt'ndency for all forms of inequality to decrease. At very high levels ofschooling there appears to be some tendency for inequality to riseagain. The spread between the earnings of highly educated people andthose of less educated peuple tends to narrow at high levels of development Bias in the selection of individuals for advancement to higherlevels of the school syst! in may also decline as GNP and average

schooling attainments go Up
These are all long-term and somewhat loose trends, which tell littleabout the causes of individual country variations The analysis raisesthe issue for planners but it does not indicate what governments can doto achieve greater eqluality in the dlistribution of income and/or education in the shorter run More education tends to be more equitably

distributed than less education For planners the best strategy wouldbe to plan foi an amount of schooling appropriate to the economicdevelopment and the resources of the country Differentiation inamounts of schooling to diffei ent individuals should be held down, andbased, if possible, on system performance criteria This pattern ofschooling in the early stages would emphast'e universal primaryeducation, Secondary higherand education would be sharplyrestricted Later, thei v %%oulbe extension to more wid,,hspread secondary schooling Expansion of higher e(ducation would be held in check
 
until a much latt stage


This study supl)orts tihe view, expressed by many analysts (Richards

1977), that inlpioving the income 
distribution significantly, throughmanipulation of tlihe ,chool %,stem, is rore difficult than many hadhoped There is also some support for the guardedly optimistic viewexpressed hy Jall ade ( 1971, 1977), that e(ulitable social effects can beachieved i)y man)ilating ,chool access rates, promotion criteria,financ;al aid, anrd other feature, of lhe system Two points emergedwhich have not featured pron iiently it li e debate hitherto. One is thatthere is a long-term Irend Ioward a more equal distribution of schooling, and probably also of earning+i The other is that it is probably

worth paying more attention to the(distribution of schooling iself both in the sense of si7e distribution ann in the sense of selection 
criteria 
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APPENDIX 

Example of Illustration of Calculation of Gini Coefficient 
The Calculation of the GinI Coefficient is performed in this example:1. Ecucatfon attainment is distributed into deciles (ten intervals of10 percent each) cumulated from the first decile where the mean yearsof schooling is 0 years up to the tenth decile where the mean years ofschooling is 16 years.In the Appendix table which follows, the first column shows thedecile numbers form I to 10. The second column shows the mean yearsof schooling for each decile.2. The third column shows the intervals of educational attainment byyear. The data were reported by the United Nations according to theseintermals. The choice of intervals is arbitrary.3. In the fourth column, frequencies have been converted intorelative frequencies or perents. (These were already converted topercents in the UNESCO data).4. The relative frequencies (expiessed as percents or proportions)are cumulated uv from the lowest to highest decile, as in column 4 ofthe Appendix table. Column 4 shows the percent of proportion of thepopulation who have the amount of education that corresponds to the

decile, or lk3s.5. In the last column, the Gini coefficient is computed, according tothe formula: 

Ga f f,_ , + ,_, 
Where f7=I' decile and 

, -Ih cumulative percent 

This means that the last column is .10 times the sum of adjoiningpercentile relative frequencies, For example, the third declle value inthe last column Is .10 (.0354 + .0813)=.01167. The values of the last column are summed and subtracted from I to yield the Gini value. If thedistribution were perfectly equal, or nearly so, the Gini wouldout around 1-. 9999,or nearly 7Cro 
come

If it were very unequal, the coefficient would come out 1-.0999, or close to one. The theoretical range is0 (perfect equality) to I (perfect inequality) but the actual rangesusually fall between .20 and .85. 
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fliustratonofCalculitIonofGin Coefficlent 

1 2 

Deaile ( I',) Mean years 
Years Y oL 

School 

1 0 
2 3 
3 6 
4 7.5 
5 9 
6 10.5 
7 12 
8 13.5 
9 15 

10 16 

3 

Interval 
inyears. 

0-1 
1-5 
6 

7-8 

9 


10-11 

12 

13-14 
15 

16+ 

G = 1 - .66765= .332 

Example: Calculation of Gini Column 

Decile 1--
Declle 2 = 
Decile3= 
Decile4=-
Decile 5= 

etc 

In empirical results 
distribution. 

(.10)(.0354) 

4 

Cumulative% 
(Y,1 

0 
.0354 
.0813 
1723 
.2642 
.3634 
.4859 
.6375 
.7983 
.9999 

0 
=.00354 

A Problems 

5 

Gini 
(f,-f-,1 )( +.-,) 

0 
.00354 
.01167 
.02536 
.04365 
q6276 
.08493 
.11231 
.14358 
.17982 

.66765 

(.10)(.0354 + .0813)= .01167 
(.10)( 0813 + .1723)= .02536 
(.10)(.1723 + .2642)=- .04365 

Total 66765 

G =I - 66765- 332 
this .332 indicates fairly high equality in the 

Note (f,- f,) always .10 (decile definition).
 

(Y, + Y, )- sum of cumulative % in each two succeeding deciles.
 



CHAPTER 10 

Linking Education and Work: 
Ba ckground Issues for Planning 

RUSSELL G. DAVIS 

1.0 Educationand Work: Introduction 

In all nation states of the world, formal schooling, supported direljv 
from publ'c funds, or indirectly through social agencies, is designed to 
transmit the fundamentals of the culture, instill a sense o. national 
political purpose, (levelop social values, and teach knowledge and 
cognitive learning skills Also, for some portion of the populace, educa
tion and training ,ire designed to teach manual and professional skills, 
and knowledge that will prepare people to find employment and to 
work productively Training people for work is a very recent objective 
of education 

1,1 Brief historicaINote on Purposesof Education 

In the ancient civilizations, formal education was not designed to 
train people for work rhe aims were nitre lofty In the Indic civiliza
tion, the purposes of education were to L(,ig to men an awareness of 
the primacy of the spiritual and a realization "f the unity of the in
dividual and the univeise, the bond between earthly n.d transcenden
tal being In China, men learned the paths to virtue and contentment, 
and when they were versed in the classics they were certified as elites 
fit to govern in the l'mpire They were educated to govern and not 
trained to be governors l'he Greek states gave their citizen elites a 
broad and rounded background in culture and arts (including exercise 
and the rartial arts) This fitted (;reek youth for civic participotion, 
self-government, and thereby contributed to the surviva! of the n !Jg. 
In the Middle Ages anld the Renaissance, men were given broad educa
tions designed to fit them to be courtiers, governors, and general men 
of affairs. Education did not teach crafts and officer. Men were 
prepared for specific o'_.ces and tasks through supervised practice. 
For the skilled trades and crafts this was formalized in apprenticeship 
and regulated by gilids and associations. Training people for jobs and 
work in school programs is a practice only of the last century. The 

205 
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practice developed late in the first phase of the hidustrial Revolution,when large numbers of urban migrants with lttle experience andtradition of industry had to be trained for industrial life. Unions werebeginning to acquire voice if not yet strength, and the formal andfamilial patterns that hid -'gulated apprenticeship had broken downanO no longer served to train and certify. Some educational Innovatorssaw vocational education a-s a new way to provide educational training
and service.

In the developing countries vocational education was created at the same time as the general r.ducation system The training of peoplefor work has been accepted fro:n the o,tset as a ce'itral purpose foreducation. M~my of the developing countries inAsia, Africa, and I atmAmerica now prepare jnd follow periodic national developmen:t plans.in such plans, education and trav'dng are specfically addrC.sed toeconomic gruwth and often guided by the manpowei re(luireinents
derivc, from ec-momic growth targets.

Edu..ationial planners are confrerted with tih. task of designing aclose' link betwe~en education and v' ji, in ord(r triat schooling will bemore relevant to e'nipiyment requirenPe t and, ltirlliatcly, to workperformance The task :s crucial but not easy There is ne "hcck list orset of methods for accomphining it This papier is designed to. (I)outline issues that aip relatfd to the prorlem of fitting schooling towork; (2) review proposal, f r making v: u ation andi training moreresponsive to lob requirement,., anu (1)assess the comiarat e experien(t of coantri's ir developing )olicio-. aid prograins for inking 
education ani wo k 

1.2 Background to I' oblcrtiv of I,du-io',) .mmdErrn phi :cntt
 
In the pas, fifteen year all national 'lvvelopmet,: )1ans lidve attemip

ted to link 'duc ation and training to national economic growth and theresulting requwrements for educated and trained people, A rc view offifty plans revea!N Ito Themot one ex( pti,, this la'kage "lay bethrough a very prto ke and detailed forecast of tn;mnpb,wer re.quirements dIerit I from ec'onoic growth t,,rgels; or e conet ti,:may be a mere valy , an,] general assertioo of thr litil- irg, but there Is
universal acceptance of t" principle

Ary collection of national )lans WilA be 19led with explicitPtatemens that education and training are (lesigned to prepare peopie for the work for( v [he that education and work mutt te linkedTida 
is the princil that mnderlies nit-powr planning, vot atlonal education, and training Ihi ipugh combinc Icla sr-mn int lutition and on-the
job practice 
Educ.tots have long undershxi that schooling must hw relevant towork. IMsfact, Spencer (19M) made eduvatlon for uar-Alp-, a living oneof th Zoals of schooling, and It was one of tih, Seven f;srdinal Principles of Education (1918). Edutators planned edueatkoij to fit job re
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quirements, long before economists discussed investment in education 
and xrte ot return as central principles of human capital theory. The 
view was accepted, if not fully articulated, that investment ip educa
tion was justified on the basis of a return, both to nociety aiid to in
dividuals, in the form o cnhanced productivity which was redected in 
increased earnings from work. Lt the developing countries for two 

decades beginning in the early 1950's, school systems were expanded 

Pn6 budgets increased on the hope that there would be increased 
social and private returns through increased education, enhanced pro
ductivity, and increised earnings. Economists carried out rate-of
return studies to demonstrate that increased earnings went with in
creased education. More recently there has been questioning of the 
view that education, at least as it is ca, ried out through formal school
ing, is a certain contributor to production and economic development. 
Chapter 5 reviewed studies which showed that the relatiorrhip bet
ween education and earnings is more complicated than earllei rate-of
return studies suggested. For policy makers, planners and educational 
administrators, however, the view is that education through formal 

qd nonformal schooling does make a direct contribution to increased 
production and economic development. 

Though the direct link between education and productivity was not 
usually studied or validated, indirect evidence in the form of highe," 
earnings accompanying more education seemed to validate the 
theories of the economists and the suppositions of educators "nd 
political leaders. In very recent years the direct evidence to support 
the argument began to appear shaky. Educated unemployment began 
to ,appearin West and East Africa. in Southeast Asia and massively in 
India With no Jobs there were no earnings. As the number of people 
with educational credentials grew, competition for the few jobs which 
required educated people increased and the differential which had 
been paid for modest levels of education began to decline. Rate of 
return was revealed as mainly an artifact of scarcity, and not a 
measure of productivity 

Signs of educated unemployment also appeared in the United States 
in the early 1970's as economic growth slowed. Births had been dropp
ing, population in the younger ages began to decline, and enrollments 
followed. Growth in highei education had, in part, nourished itself. 
Much of the increase in employment had been in teaching itself. As 

scarceenrollment growth began to slow, teaching jobs grew and 
educated unemployment appeared. 

There can be neither social nor private return on education unless 

schooling is followe'il by employment and enrnings. In the developing 
countries investment in education did not yield the promised economic 
returns. When the expansion of formal schooling was followed by 
educated unt-mployment, theorihts attacked manpower planning for 
assuming rigid occupational and eoucational structures. Manpower 
planning and vocational education were vulnerable as practical 
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policies because they failed to reduce unemploymert, Also the per student costs of vocational school were higher than general education.Vocational education did not necessarily produce, more versatile orwilling workers. Sometimes ft.produced graduates who would not perform necevzry jobs which they perceived as beneath their status. Thismay not ive been a common problem, or attributable toeducation in any focational case, but It was believed to be a problem by- Iera Li both Calcutta and El Salvador (Davis and McGinn 1977).Proposals were made to cut back schooling, to invest In more pro%?#,.tL.vesocial and economic alternatives, which were rarely specified,and to address the issue of employment more directly through jobcreation. One form of this was the mobilization of workers for government employment on large projects. Mudifications In investment andtechnology were also proposed ir,order to make projects less capitalintenskve and more labor-intensive. This also included the development of simpler product lines to supply local markets, and financialand technical assistance to create more small-scale industries andself-employment. The goal was to create employment directly, ratherthan through education.Programs to create employment were not low-cost or effective.Many programs created jobs only for those who worked on theunemployment problem itself. Some employment creation proposalswere dubious. One idea was that more employment could be createdby putting on more shifts in idle factories; the multiple shifting solution. Where the market demand for the additional goods would comefrom was not clear. On the basis of the argument that educationessential wasto economic growth, economists had attracted increasedresources to education. Educators had welcomed the support. The investment in education was increased but economic growth did notfollow. Educators finally woke to the fact that the solution of employment, especially general demand-deficient employment, was outsidetheir competence and powers, and beyond remedy through education

alone.
 

Attempts to Implement PolicySolutionsfor Unemployment 
Monetary and fiscal policies seemed to offer the only possibilities forrelieving the unemployment problem through government intervention. These included increased go iernment spending in the pi, "cluiseofgoods and services, and in some casts the employmc:, f largenumbers of workers on government make-work projects. Also ir-L ded were policies to stimulate general business actIvity through relaxation of credit restrictions, increased pro,lsion of credit and increasedmoney supply, relaxation of import restrictions, tax concessions andother concessional aid to businesses (energy, land sites). Thesepolicies were not easy to implement in the chaos of developing countries where disorganization and poor information were common, Nor 
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was it easy to monitor the consequences of such policies. In some cases 
the governments could have helped private enterprises more by 
developing rational sets of licensing and business regulations. 

Economists could not be certain of the effects of policy intervention 
in most cases. Nor could educators understand the policies, or their ef
fects, and plan accordingly. For example, national programs of 

worker training can be used to alleviate unemployment and to In
crease skills in the work force, but neither objective was understood by 
most educational planners. The government could and did begin large 
infrastructural projects. Potentially, these could provide relief, create 
needed infrastructure, create employment and also mobilize workers 
for training; but the projects were usually implemented in an 
emergency stituation, and thus, they served mainly the purpose of 
relief. The projects were implemented without any relationship to 
education and training. The projects required trained people, and 
trained people required jobs, but the two needs were not brought 
together. 

In India, Pakistan, and Sri Lanka, government offices continued to 

build tip their regular staffs until office workers got in their own way 

and offered less service to the public than smaller staffs could deliver. 
Still, the schools continued to turn out graduates, far in excess of the 

numbcr of jobs the government could create or sustain directly, or 

help to stimulate in private enterprises. The problems of educated 
Despite aunemployed in Calcutta are described in Chapter 11. 

growing oversupply of educated people and few jobs which might re

quire their services, there was little talk of deschooling (cutting down 
in the developing countries. Formalor abolishing formal schools) 

schooling continued to grow, and so did educated unemployment. 
This paper examines work and education issues which lie behind 

these problems. The problem of unemployment and the extent to which 

manpower and educatior al planning can respond to job creation will be 

examined. Alternative responses to unemployment through monetary 

and fiscal policies will be briefly considered. The mobilization ap

proach to full employment will be examined. Programs for fitting 
.o work and for fitting work to workers' education will beeducation 

assu:s.&envthe basis of experience in India and China. 
Marpower planning and vocational education/training can respond 

to some types of unemployment problems. When the unemployment is 

stractural, in the sense that workers do not fit the jobs, or the jobs do 

not fit the workers, then manpower planning and vocational training 

serve to improve the fit. If the structural prcblern is deeper, in the 

sease that the market Is not free and open, kiut -s dual or segmented, 
or manpower p'inning will not necessarilythen vocational education 

serve. The job requirements can be assesse4 and the workers trained 

to fit the jobs, but if these workers are ko t out of the job because of 

bias, or if they do not know that the jobs exist, or know but have no ac

cess to the Jobs, then unemployment will not be solved by manpower 
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planning anJ training. If there is unemployment because of deficientdemand in the general economy, then manpower planning andtional education serve only as voca
adjuncts to the monetary and fiscalpolicies which were briefly described. Because these policies do notwork with precision in situations of extreme economic underdevelopment, then re radical alternatives, where the whole economic structure is overturned or changed, or where national mobilization andwork ,ssignment is attem;,td, nay be proposed (Bowles 1979).Manpower planning znd vocational education are not all-purposesolutions for all problems of work and education. Manpower planningand vocational training endure because they serve limited ends andalternatives. The issue here is: What else must be considered in planning the linkage of education to work? Befor, discussing issues in theabstract we will look at the issue of unempl( sent in the reality of aproblem setting such as Culcutta. 

2.0 A Calcutta Street Scene as Background to the Education andEmploym ent Problem 
On Council House Street, where the green of the Calcutta Maidan(Central Park) ends and the labyrinths of the northern streets begin,the lines of patient young

Exchange of West Bengal 
men wind round and round the Employment 

ri-gistered unemployed 
More than three hundred thousand of thein West Bengal have completed secondaryschool level or above, yet the educated young men wal't for work thatnot come. It cannotdoes be that the young men waiting outside theEmployment Exchange on Council House Street have much faith in theeconomist's notion of the individual investment return oa schooling.The young men and their families have paid their fees, spent their timeand money; but there are no jobs, and thus there are no earnings onwhich to base private rate-of-return calculations.Down Council louse Street come the officials of the government ofWest Bengal, bound for their offices in the Writers Building. They passthe lines outside the Employment Excht ige,these officials have much faith in the public 

dnd it cannot be that
 
return to investment in
human capital, the ;ocial return on high level manpower developmentthat these young men and their costly training represent in theabstract. Without work there is no production, and hence no public or
social return on invest ment.
The lines outside the Employment Ex,-hango
problem in Calcutta reflect athat is not unique to India. Counterpart situations of highunemployment among educated peopl,,-can be found in the Philippinesand Colombia, In the cities of East and West Africa, in the UnitedStates, and are reflected in the devastating statistics from Sri Lankawhich reveal that unemployment rates for university arts graduatesrun above 500%(Sri Lanka 1973-1977). The first problem of schoolingand work is that there must be work for educated and trained peuple to 
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do. The Issue is, what should planners know about education and 
employment so that the linkage between the two can be more effective
ly designed, and maintained through policies and programs? 

2.1 Employment 

The problem of providing work and jobs for all can be solved most 
directly through mobilization and work assignment. Mobilization, as !t 
is used here, means uniting a population to accomplish defined goals 
according to a mass accepted ideology. Long-term acceptance of a 
work assignment requires mobilization built on an ideologically based 
compliance rather than pure force, although some force may be im
plicit in the context. This kind of mobilization can provide universal 
employment, in that, within limits of physical and mental capacity, 
work is made available to all, and all are made available for work. The 
population is the workforce, and the workforce the population. The 
workforce produces goods and services, and these are distributed to 
the population as return on their labor. China is taken as the exemplar 
of the direct approach to the provision of universal employment 
through mobilization and assignment. From here on, the term 
mobilizationalone is used. Assignment is understood. 

The approach to the solution of the problem of emloyment can also 
be indirect, through monetary and fiscal policies designed to stimulate 
the production of goods and services at a level sufficient to create and 
maintain jobs and employment. When monetary and other indirect 
policies are insufficient, the government can intervene directly and 
create programs and projects which require workers. The intervention 
must be handled carefully to minimize any adverse effects on total 
production. This is difficult to accomplish in developing countries. Any 
government intervention in a vry small economy may be massive and 
discontinuous and have uncontrollable side effects. Contol over policy 
instruments is also uncertain. Unless there is complete government 
control and/or mobilization, it is difficult to control and manage ac
companying social demands. Government intervention to create jobs 
may have inflationary consequences and attendant loss of economic 
efficiency. 

Employment legislation in the United States, from the Employment 
Act of 1946 to recent debate on the lumphrey-liawkin3 Bill has offered 
hesitant support for direct creation of employment by the government. 
In developing countries - India is one example but there are others 
employment in government jobs is always high. When the government 
intervenes to create large projects, it is often in the form of emergency 
work relief where massive numbers are given subsistence assistance. 
When the project is unplanned the product or outcome of tho work may 
not contribute to economic growth. The project may also yield little 
social benefit. In the drought belts of Africa, for example, goveriment 
projects served mainly aq emergency relief. 
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Massive government intervention to create work could approachmobilization, but this is not likely or possible in countries where thealternative, has not been developed. Whether jobs
employment 


fundamental, Ideological basis for making mobilization an acceptablesustained are created andthrough mobilization at one extreme, or
through monetary and fiscal policies without direct government in
tervention, or through some in-between combination of fiscal policyand direct Intervention, education and training can be designed to fitworkers more effectively to their work. How this is done under varyingsituations and political econo'es is the next concern here. 

2.2 Ed"cationand WorkEdu(atlon is assumed to do more than merely train people for work;but to do evcen this much, it is necessary to determine the requirementsof work, to design education and training to fill those requirements,and to design work to match the capacities and requirements of people. In work, people have physical, material, and psychic needs whichdetermine their requirements in a Job. Fitting workthought to be a recent concern of th to people isWest, &sin current pilot programsfor job redesign and work enrichment, but even the Romans had
start on adapting work to people when they modified a 

oar length andbench height to fit different batches of galley slaves from differentcountries of origin. In all countries schoolingredesigned to improve the way education and training fit people for 
can be designed and 

work. 

The Match Between Educational Background and Job OpeningsBack on Council House Street there are hundredr Jn the job line whohold A.B. degrees, some with "firsts" in mathematics, or English, or
physics, but that is the line that comes in the side door of the building.An industrial employer, coming in tie front door, and without waiting,states that he can find no one available in air conditioning, refrigera.tion repair, Plumbing, silk screen printing, or circuitry . . . For the
young men out in the line, the requirements of the few jobs that do exist
 
in Calcutta have not been well determined, 
 nor have education progrtms been designed to respond to existing job demands. This is not aproblem limited to schools in Calcutta.The probleii of lack of fit between job requirements and educationalso exists in the United States. Th- Panel on Youth of the President'sScience Advisory Committee (1973) estimated that, in the decadeahead, three quarters of a million college graduates will not find jobsthat require college level education.graduates will not The education level of thesefit the requirementsavailable. Also, the Jobs will not require the knowledge or provide the 

of the jobs that wil bematerial and psychic returns that college graduates will need and de
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mind. Education fits people for work when it provides the cogntive 
knowledge, skills, and social attitudes required by that work. Work 
may be said to fit workers when it requires the skill, knowledge, and 
attitudes workers possessand when the work provides the material 
and psychic rewards workers need and demand. The fit between 
workers and jobs can be improved, both by changing the job and by 
changing the preparation of the future worker. The fact that ad
justments are possible both in worker education and in joh content and 
structure should be noted by planners who often concentrate their at
tention on adjustment to only one side of the fit. Manpower plans often 
seem to assume that jobs cannot be restrctured to fit with the educa
tion or expectations of the worker. Educational planners sometimes 
work as if their programs are unchangeable and jobs must change to 
fit them. Clearly, in a free society and open economy, adjustments 
must be planned in both jobs and workers. 

2.4 Determining Work and Fducation Requirements: Manpower 
Planning 

In China, mobilization appears not only to solve the problem of pro
viding work to all, it also seems a crisp solution to the protlem of fit
ting people to job requirements. It doesn't do this very well, but that 
point will be saved for later examination, while a somewhat less 
sweeping remedy for the education/employment problem is examin
ed. 

One alternative approach is manpower requirements rolanning. In its 
simplest form, employment and job requirements are assessed, and 
education and training programs are designed to fit people to fill the 
jobs. The number of plumbers or engineers required in the workforce 
is to be matched by the numbers graduating in these fields from 
schools and training programs. Sadly for planners, but happily for free 
spirits, the fit is not exact. Workers are born, educated, and trained in 
one location, and the jobs are in another. This frictional employment 
problem besets Russia, where work opportunity grows in the east and 
population grows in the west. When asked what Russia does to fit 
education and training programs to work, apart from manpower plan
ning, a Russian ecoiomist who specializq in education describes new 
programs, which are, in fact, similar to the educational and vocational 
guidance progrqms that have been operating for many years in other 
cwuntries. Thbeae programs have never quite solved the problem of 
matching education to work. 

There are a number of reasons %hy vocational guidance programs 
will help impeove the fit of education to work, but not solve the problem
beyond a certain point. One reason is that guidance information and 
manpower information are always slightly out of date. In the world, 
change is rapid and continuous, information Is rarely current. The 
writers of the Occupational Outlook Handbook (U. S. Department of 
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Labor, serial publications) state that by thi. time the rezder sees the 
Information, and the guidance counselor makes it available to a stu
dent, the information will be out of date. No manpower or guidance in
formation can ever escape this problem. In countries where the in
formation is best (most accurate and most current), the job market 
and the world of work change most rapidly. In countries where 
employment and work conditions change more slowly, the information 
is also more incomplete and dated. A second fact is that students may 
receive sound and tirmely guidance and choose not to follow it. 
Guidance counselling does attempt to match education/training with 
jobs, using information that is accurate, complete, and current, but 
wherever the choice is left free, students have the option of not accep
ting the advice given. 

Manpower planning may utilize the same information used in voca
tional guidance counselling. When manpower requirements planning 
is attempted over a national domain, there is considerable mismat
ching, as planners try to work with aggregated and out-of-date in
formation. In some locales the fit may be good, buf in many it w-1 not 
be exact. When space does not confound the reaiipwer rian~iir, time 
does. Job requirements change in number and kind over time. and the 
education and training response never quite keps up to the changes. 
Occupations are burn, grow, and die with changes in the level of pro
duction activity and the technology which supports it. New levels of 
general education, and additional types of specific skills, are required. 
Or, where the education is not required to perform the job, it is 
demanded as a form of certification, or through the simple snobbery of 
employer preference 

Against an unrertain future and over a wide domain and for a large 
workforce, manpower planning can oniy write very general re
quirements, by projecting growth in employmcnt by sectors of the 
economy, distributing this employment by occupations, and tracing 
education and training requirements from the occupational structure 
(Davis 1966) This analysis may yie!d inexact results. Sectors and in
dustries within them can have varying occupational structures, seem
ingly with no profound effect on production. The correspondence bet
ween occupations and educational background may also be inexact; 
and thus tracing educational requirements from manpower re
quirements yields uncertain signals for education and training 
establishments. Even if it were possible to set the requirements 
beforehand, the future would not conform to the plan, as long as in
dividuals had freedom of choice to enter, or not enter, or to move from 
one occupation to another. Thus, free individual choice overturns man
power planning in open societies. Mass assignment to wort, supposed
ly to benefit th. society as a whole, may do just as poorly in fitting 
workers to jobs. 
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2.5 The Psychic Return on Schooling 
Standing on Council House Street, observing the long line of youngmen outside the Employment Exchange, raises the question of why the 

young men have gone to school and persisted in so much fruitless studyin the first piace. To dispel the notion that the young men receive much
of a cultural return on their education it is only necessary to spend aday in the halls of the colleges of Calcutta University. Given therichness of Bengali culture, most children of the middle class, thebadhra lok, may have lost a little cultural ground at college. There
they have read lists and memorized facts in an alien language, andhave been jammed into noisesome halls like ricksha pullers caught in
traffic at Sealdah Station. They may have missed months of schoolingthrough strikes. Then, by dint of a furious effort of concentrated studyand great feats of memorization, the best of them survive their ex
aminations. After all this, they return from the academic wars with a 
piece of paper in hand. 

It is the paper, the credential, and not the cultural return that is the
object of it all. Some observers say this, and there is some truth to it,except that with no employment the paper is worthless as a credential.
There is more to the pursuit of schooling, under extreme sacrifice and
with small return in prospect, than the acquisition of culture or acredential can explain. Schooling attracts and regards powerfully all over the world, sometNing the educated advocates of de-sehouiing inthe West should be awk cc of when they propose that people in poor
countries should accept less schooling.

Formal schooling for the poor, even in situations where subsequent
employment prospects are bleak, provides a high psychic return. It may only be aspiration preserved in aspect, but the mere promise ofschool is rewarding. In Maslow's terms (1970) it is a "self-actualizing"
experience, at least in anticipation. One can at least have the hope of a
good job in the future. Employment, at least in the jobs that areavailable to many, does not provide the same psychic return or permit
anticipation or self-actualization. 

For many of the young men awaiting outside the employment office
in Bengal, the expressed object of the wait is to get a job, but thepreferred choice is to get back into school at a higher level, and then toget a job. The graduate of a technical school says that he would prefer
a place in an engineering school to an immediate job. Why? "Becausewhen I finish engineering I will get a better job." Though he can readin the local press that there are ten thouiand unemployed engineers in
Calcutta, he will insist' "I will get a better job one. . ." That ispossibility. Another possibility ik that by getting into engineering
school he will have several years iii which to enjoy the anticipation of a
better job - but still not get one.

Why persist in schooling which leads to unemployment and no earn
ings? In places like Calcutta young people do persist in school, even 
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when the schooling is of Poor quality and yields small cultural benotfit.
Yhey persist when schooling is Irrelevant to employmjent,the're is no employment and whenthe ,xperience of being in school and the status of 

One reason they persist is because schooling,bringb a Psychic reward. There being a stu.lentare few opporjunitles to gain sLch 
rewards from working In the Jobs which are offered ou-tside the smaizmodern sector in most developing countries.Thus, the Ii'oblem is not so mlich in reforming schooling so that it fits
People for worh,, as it is reforming work ,sothat it fits people, and thus
Provide an attractive alternative to schooling. At least this is 
societies where there is no mobilization supported by 

so inideology. Schooling Lan be reformed an underlyiigtivelyforjobs, but only lip to a point. 
so that it fits people more effec

3.1 The School Response 1,9FittingPeople for WorkCan'tTeach Whnt Schools 
If there is employment, then 1;eople can be educated and trained

perform this work. Provision of employment toon a near-universal basis
depends on social and economic Policies outside of schooling; that is, 
the solulion lies beyond educational Policies. But educational polielices 
can enhance the effectiveness of the school response to work, ;f there is 
work. Even here there are limits. School Is only one setting for educa
tion which, in turn, is but one mode of providing for human learning.
What humans must learn, outside as well as within schools, includes
both the aesthetic and the practical arts. Learners must also acquire
knowledge which transcendslearn science which any given job situation;providesknowledge a theory and method 

and they must
for increasingMembers of societies must also learn, in the sense of inter

nalizing and exemplifying in their behavior, the morality and ethics ofboth individual and social conductFormal education, exemplifiedstudent/teacher/bok/clissrooni, in the conventional association ofwith cognitive learning the main ob
jective, Is not the best means for providing all that humans must learn
 
of aesthetics, practical arts,and ethics, Nor i the school the best set.
 
ting for this learning. 
P'acts about the arts, both aesthetic and prac.
 
tical, can bte taught in schools, where Models and cannions canl be learn
ed, but mastery in the performance of the arts comes through practice. 
This practicte can be best provided outside schools 
 The propositions of
 
ethics and morals can be presented in schools, and memorized as max. 
ims, but moral values and ethical conductvalidated, and internalized are usually tested,side of classrooms. Literate 

so as to affect behavior, i experience outknoiw,,dg-seen ...d 
 esceryof science o 
to require. a founding in formal education.most effectively provided to large numbers of average learners within 

This base Is probablya school, but even this last proposition has never been fully tested withalternatiwvs. 
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3. Rutab/an/g"W and Reforming Eduepion Systems 
Criticislm of schooling in the past century has addiessed shortcomias in the entire range of teaching and learning: failure to teach theaesthetic and practical arts, failure to develop morality and ethics,ind failure to promote literacy, general knowledge, and mastery ofscience. Most reform attempts have been limited to tinkering with theacademic currict-lum in order to expand, deepen, and improve conventional instruction in general knowledge and science. In developingcountries the new material has beenoften imported from othercultures. Schooling introduced in Africa and Asia by the colonialpowers sought not only to change the cultural and scientific lore but toreplace it. In the Philippines, there were successive waves of educational importation from Spain, the United States, Japan, and theUnited States again. In turn, tVa schooling introduced in Japan in Meijitimes borrowed a great deal from abroad and changed it into a localvariant only slowly and over time (Ito 1972). More recent reforms ofnational systems have attempted to move the other way, and to breakaway from cultural imposition from outside. Thi reforms in Tanzania,proposed by Nyerere (1967) and implemented following the Arusha

Declaration, are an example (Breeden 1970). 

3.3 Reform Attempts: India andthNal Tallin 
Reforms of schooling have come to most of the world, but the effectshave not lasted. After early changes, the pattern settles into somethingthat Is standard the world over, Gandhi through the nal tallm (neweducation) tried to bring work and production experience into primaryeducation and, thereby, implant a unique form of schooling to fit people for work. In nal talim, children used the takli and charkha(spinning frame and wheel) to learn not only practical arts and skills,but also to learn how to apply general knowledge and science to the
solution of workday problems. In the process, school production units
turned out a product of economic value in a poor country and became
self-supporting, a 
goal that has been pushed much further in China.
The nal tallm did not last. Incorporated after independence as an official program, Basic Education, nal talim ended as an economic and
pedagogical travesty of the original notlon, and has gradually been
buried in the highly formal school systems of the various Indian states.For example, the spinning wheel, introduced by Gandhi, In part as anexample and a symbol, became part of the ritual, and spinning was introduced widely as a practical art,even In areas where It made noeconomic sense and had no "ultural warrant as a craft. 

3.4 EducationalReform In China 
China is an example of more radical reform, where morality andpractical experience have bee n made central and integral to school
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ing. From what can be learned from records of the recent past, and oc
casional commentary, educational reform in China did for a time im
prove the teaching of the practical arts and did succeed in inculcating
the morality of the national ideology. Mobilization was built on 
ideology, and it was not accomplished without economic cost. It is 
much less clear that the reform in China improved the learning of ad
vanced knowledge and science. 

In China within the context of a general mobilization built upon a 
pervasive ideology, schooling was reformed. The result appeared to be 
the most effective blending of work and education accomplished in 
modern times. Even allowing for selectivity in reporting from inside, 
and bias from outside observers, China appears to have accomplished 
a most effective blending of work and education to prepare its people
in the practical v ,s for work and enhanced production. Movemrcat 
toward reform thiough the blending of work and academic education 
may have peaked in the latter part of the seventies, ind the trend may
be back toward more academic formality. These ehanges in Chinese 
education have occurred in continuous cycles since the Yenan period
(Seybolt 1969). Similar reform cycles occurred in the Kiangsi Soviet 
period, in the Yenan period at K'angta, after the Cultural Revolution, 
and at various other periods until recent times 

Aspects of the Chinese work-education approach can be traced to 
Makarenko's work in Soviet youth institutions The Chinese applied the 
Makarenko methods in a wider and less regimented surroanding
(Bowen 1962) Makarenko's education-production collectives did not 
spread, and like other work-education reforms did not last 

For the past thirty years the Chinese education system has been 
decentralh7ed Strong local control, along with the necessity of making
do with scarce resources, has led to highly varied forms in the provi
sion of educational services If th'e form is varied the substance is not, 
nor is the pedagogy and epistemology which undergird the curriculum. 
The recent versions of ('hinebe education have Included occupational 
education, in which study and pactice are blended; culturaleduca
tion, which provided the rudimentary knowledge and literacy skills for 
further study, political education, designed for study, interpretation. 
criticism, and reform of ideology and social practice, and theoretical 
educatiot,to hind the other three areas together with an epistemology 
that derives mainly from Mao (1971)

Learning is viewed by Mao as a ",equemnc that begins with the 
perception of phenomena and the linking of perceptions into formed 
concepts Inferenc( and judgment arc then apljied to I'ie related con
cepts to yield conclusions which are validaled only when app!hed and 
tested in social reality The elimenmology is novel only to the extent 
that it is em bodied Iii education and social practice II Chinese school
ing, cultural, occupational. I)olitical, anId theoretical cducation are not 
separated z.. curricl.. divisions or discreci %iudyareas Riather they 
are the basis or focus of all instruction, All four may be lended in any 



Education& Work 219 

one lesson unit or work exjerience. Within cultural education the areas
of study are 4ivided Int,, the conventional curricular rubrics of
mathematics, svience, and Chlneite language. Physical education and
foreign language training are alst,strong in most school programs

Education in China, consistent with the epistemology of Mao, has
been under constant trial, test, and change, some of it radical, snce
the time of the K',angsi S3viet In 1930 and the first circulation of Mao's
"On Practice," dnted 1937. The blending of productive work with for
mal schooling was an economic necessity in the time of the Kiangsi
Soviet. It was a political, military, and economic necessi .y in the
Yenan Period. Since Yenan the blending of wir,,: rad schooling has
been recurrent, cyclic rather than constant. CXrrently work ex
perience dogma seems to be weakening. Swings in the cycle reflect an
underlying dynamic that has persisted to the present time, a continu
ing tension between standardized schooling designel to produce ex
perts and education reformed to produce trained workers socialized in 
the ideology of China.

In the Yenan period, work, schooling and ideological development 
were effectively blended, most notably in the cadre training school at
K'angta. As Communist power spread out of the enclaves and across
the mainland, there was increasing standardization of schooling, and
in the period of Russian influence greater cmphasis on the trainlng of
high-level manpower. The Great Leap Forward intervened to push cite 
pattern of education back toward the Yenan modci. Seybolt (1969)
notes that the blending of work and education was reintroduced in 1958
during the Great Leap Forward. The same proposals for blendingwork and education had been made several times in the past, and the 
program reforms had actually been implemented. Yet, according to
Seybolt, the Chinese acted as though this were entirely new and hadnot happened before. lie states: (It was ) "as if no one had ever heard
of it, much less practiced it. The same phenoniena recurred as an
aspect of the Great Proletarian Cultural Revolution following 1re
trenchment in the academic education..." 

Chinese education is not only constantly changing, it is endlessly
varied in form and sponsorship. The basic pattern of Chinese educa
tion is a five-year elementary schooling which permits considerable 
variation in sponsoring unit and curriculum. Schools are run in and bycommunes and production brigades, by factories and unions to serve 
children, workers, peasants, and party cadre members. Cultural orbasic education Is blended with occupational education For all
students there is a mixture of politii'i and theoretical education. I'hat
there is some blending of productiox and work with cultural or babic
education is exemplified by the primnry ichool In Nanking where hc
school production enterprise is the manufacturer ot pens.

After elementary school there is a two-year mldd:,- ,Entrance 
to higher levels of schooling may follow itperiod of rustication, a pro
gram which mobilizes and sends young and inexperienced people to 
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Students are 
the rural areas for experience in production work. 

selected out of these work situations for study. by committees corhipos

ed of workers, peasants, and soldiers. The schooling itself is goveraedt 

by committees of workers, teachers, and students. Opportunities for 

full-time study at middle school are limited, but there are a variety of
 

other study opportunities, in May 7th cadre wchools, in part study/part
 
directive, in coe'

work programs set up under the July 21 pngram 
trainingshort technicaland in a variety of

respondence courses 

courses offered on factory or commune premis' s .
 

meant 
Higher education in China, consistent with the usage of Mao, 

mainly colleges of sciences, especially of engineering and agricultural 

science. Until the recent changes, productioa, trainig, arid a-ademic 

study were blended in all variants of higher eduvation. Schooling and 

production were com'iWned at Viut an, Peking, and the N,)rth East China 

where the textbooks were said to 
College of Electrical nglncering, Mao 
have been prepaired by joint committees of teachers and workers 

has cited Tachai in agriculture and Taching in industrial education a,; 

of the amalgam of work and higher education, but the 
the examples 
work/education establishments most often visited and priised ty out-

Tool Factory 
siders were the education programs offered by Shanghai 

At all run out of 'rsighua Univerity
and the production enterprises 
levels of education, both wo k and schoolitig are effectively combined, 

but Shanghai Tool, the factory which runs schools, and ''singhua, the 

tal, agi icultural. and contru' ionntetrprises,
school that runs in(1I05 

ctiye blending of wotl k and school
are the model s that repre,snt an eff 

, - i.-t du at ion Site%, afte r Ihe fall 
Recent visitors I Ihese mi d oiih ,,Ac 

as prone
st) s5qiiient li ,t%, have not bth, 

of the Gang of Foar an l ti 
ei-" ther on education or pro(tlictitin groulsd 

to praise ttth.' 
-ma re tlitly Ihei,or k-edtca ton enter pi i,,e-s were 

(Bailey in Kerr 14781 
illt iis (on

,. tlit( '( ent srtigr ,'s, In atnv case 
functioning better b 

the oiion of work
l-iteren in work erlucal ion, th,

sistent with the c vcl, 
We Aotil prvdtdt hal it will 

its iit,% and do&.iand education ha, l 

rise agn
 

of ( 'Jun s l.ditaIin3.5 Other I.ea tiil' 
pedagogy chara( htite education at all 

Certain features of Chinems 
The rhi-f, is :iP)ogra 1itoencooraige students to in

levels of schooling 
,ocialpractice The purpose of this 

vestigate the ieality of work and 
eits a lid(to enhance pracpratIlit a 

study is to tinpros% the leairning (if 
ail ('1thc, ,o'llt0tnt will the 

tice and job performance Mor tlriy 
modhl,% if correct ,oc lal b havior Accept

ideology, are taught with 

ance of the ideology and the %acrificsitentails 04 retnf,r'ed through 

in whtIh preseint favorable condltions are ron
"biltter i ,rut nibranc('," h Social reality
trasted to the pa*,t (Centralto all Is a pe'a gogy in v bIl( 

and within the ideology i 1general policy 
Isexamined andticrltciied, 
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guidelines, solutions to problems are worked out through struggle,criticism, and transformation. Cooperative behavior and committeeparticipation provide the social milieu for study, work, and learning;thus, the ethic of cooperative work is fostered. Externally the systemis adjusted through the great campaigns of struggle and reconstruction. Hsia hsiang,rustication. serves as a massive program for confronting young students with the hard sacrifices of rural work ard liv-Ing. It also serves to hold down urban p,.3,Ronre and youth unemploy
ment . Hsia hsiang may not develop r,.. proauction skii!l. but it doesteach realistic lessons of rural livint!. It may also reduce the urban/rural separation and the urban privilege that is so preva!ent inother developing countries. Hsia hslang,"Going down to the country,"does not make wany young people happy if refugee reports can becredited. But the total education system not only trains people to dowork, it attempts to develop an ethic of work acceptance and social 
sacrifice (Kay 1978).The history of Chinese education has shown constant change, buteducation has survived in spite of actual turmoil. The pattern" oforganization, the curricula, and even the underlying aims of educq',ionare even now changing from the ones described here. Education forthe past thirty years has been powerfully shaped by the thought andpolicies of Mao; and hence with the death of Mao, education will notavoid going into a new period of reform and change. The exact natureof this change is not yet fully clear, but it is possible that the morepragmatic approach to development, advocated by those shaping thepolitical objectives of China, will push educatiun toward more concernwith the quality and standards necessary to prepale professionals and

higher-level experts. 

3.6 The Limits of Chinese Success inShapingSchoolingand Work 
China appeari to have solved all three of the major problems of
education and work. Through mobilization there is work for all, and
when this !s backed up by rustication under hsia hslang,there are no
.eenes similar to the one outside the employment exchange on CouncilHouse Street in Calcutta. There may be philosophers or physicistsspreading night soil where the k'aollng (grain crop) grows in Shantung, but they are not driving tUxis in from the airport. Because themobilization is based on an ideology which is accepted and Internalized, the problem of fitting work to the psychic needs of workers does notappear to arise in acute form for many, although It surely must forsome. Most people accept and do their assigned work, and socialactualization takes the place of, or fills the need fr, the selfactualizatlon sought In the West. At least there is a vufficlent level ofacceptance in the system so far. Acceptance, and even zeal, Is createdand reinforced through education, especially in politic~l and 
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theoretical education. There ai -periodic upsets, however. 
Acceptance of whatever portion 6; schooling and work falls to the in

dividual by directive and communal decision depends on acceptance 
of the ideology on which mobilization is based. When the ideology is 
consistent with the facts of life as experienced in school and work 
that is, when there is perceived equity in the sacrifice - then the pro
blem of self-actuallzation for many does not arise, and social ac
tualization suffices. When life and the ideological schema for inter
preting life are inconsistent, there is a massive adjustment, as in the 
turmoil of corrective campaigns, Great Leaps, and Great Proletarian 
Cultural Revolutions. Temporary chaos is the price paid in the short 
run for the adjustment. Continuing acceptance, and relative stability 
in intervening, periods, are the longer-term return. In any event, the 
problem of making work meet the psychic needs of workers seems to 
be resolved, at least better than it is in some Western countries. There 
remains the question of how education fits people to the requirements 
of work, and it appears that there are limits on the goodness of fit in 
China. 

There are obvious limits to Chinese succcss in situationF where 
mobilization schemes assign scarce and valuable human resources to 
jobs which do not require high-level talent, and deprive other work 
situations of these human resources when indeed the work does de
mand them. That this is a cost cheerfully borne in order to preserve the 
system does not change the fact that it is a waste for an 
underdeveloped country. China, of all places, has not escaped the need 
for production and productivity. China's success is also limited in that 
part of education that must provide knowledge which reaches beyond 
mastery of the practical arts, that is, knowledge which builds more 
knowledge through science. China has solved the work-education pro
blem well and at the same time provided a basis for social morality 
and an ethic oi acceptance. China has not solved the entire problem of 
fitting people to work. Through mobilization, talent is mismatched 
with tasks, and through education, people are not fully prepared fcr 
the demands of work which lie beyond an academic mastery of the 
practical arts. On the mismatch of talent to work there is largely 
silence except for a few deviants. Acceptance of the ideology takes 
care of this problem. The other side of the problem Is partially reveal
ed in Chang Tlh-Sheng's letter, shown on the following page. 

In June 1973, Chang Tieh-Sheng, recommended for university study 
by the Revolutionary ('ommittee on the basis of rural aervice since 
1968 and his leadership of the Number 4 Production Unit of the Tsao-
Shan Brigade, was taking qualifying examinations in physics and 
chemistry lie handed in a blank examination sheet and on the back 
wrote a letter which appeared In the Lianing Daily, was reprinted In 
the HelMlngkiang Daily, and appeared ultimately in Ien- ln Jih-Pao 
(People's Daily%. 

For Chang rich-Sheng the ending was happy - he was admitted, 
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blank answer sheet in science notwithstanding, to higher study in anagricultural college. On the othu'r side, from the person who did not getin, though he may have antiwered the examination questions inscience, there is silence. The ,'dfect of this on the future of knowledgedevelopment, learning and science in China cannot be kkiown, but it isat least possible to suggest from the well-piI1licized incident that Chinahas not solved all problems of education ano work. In fact, it is precisely the conflict between political purity anid xetolarship requirementsthat seems to be working under the surface to continue the unendingdynamics of change in Chinese education. Next year education may bedifferent in China. 

Chang T'ieh-Sheng's Letter 

Dear Leaders: 

The examination is over and I like to convey some of my feelings toyou. 
I came to the countryside in 1968. 1 carried out my duty conscientiously. I put in 18 hours In productive labor every day. I do not allowanything to interfere with my job not even study. I only started to turnover my books (accounts) when I received the notice on June 27, threedays ago. I could not answer any of the geometry, physics, orchemistry questions. As I do not want to write just anything on theanswer sleet, I will hand in a blank answer sheet to you. To tell thetruth, I have no respect for the book-worms who loaf about doingnothing. I feel discriminated against by the examination which is controlled by the book-worms. During the summer harvest season, I could
not pull myself away from my job and hide myself in a little room to
study. To do this is very selfish. And I would be neglecting the revolutionary duty entrusted to me by the masses. I would feel very guilty. I
am contented that I have not slowed down the collective work because
of the examination. The struggle between self interest and collectiveinterest is a real battle. What I do not understand is that a few hours ofexamination can take away my qualitication to study. There is nothingI can say except that all my ideals are now totally destroyed by myproductive labor. This is the only point Iwant to stress. 

I am recommended to join In the study group according to the m~wenrollment policy. The teachers here in the school will remember tatI was a good student In terms of academic preparation. The questioustoday are not difficult. My impression is, they are practical. With oneday of Intensive preparation I can guarantee that I would give a goodanswer to every question. 
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My pclttical attitude, my family background and my relations withthe society are all good. As a kid from the city I have learned a lot during the past few years of struggle. The practical experience has changed by world outlook. Here, I have not answered the questions as required (this is not a way to demonstrate my analytical and problemsolving ability) but I do not feel ashamed. I do not feel happy about thewhole thing. The only thing that makes me happy is that the poor andlower-middle peasants have recommended me to take the examina
tion. 

Examinee Chang T'ieh-Sheng 
of the Pait's commune 

June 30, 1973* 
*Translated from Jen-min Jih-pao,August 10, 1973, by Yang Shao

hua. Harvard Graduate School of Education, Cambridge, Mass. 

4.1 Educationand Work in OtherCounthls:A GeneralNote 
In the United States, and more shockingly In India and Sri Lanka, thefirst problem of work and education - the provision of work for peopleIf and when they are educated - has not been resolved. In the UnitedStates current employment legislation, such as recent versions of whatwas the Humphrey-htawkins proposal, will not solve the problem.There is little political backing for the notion that the governmeiat hasthe responsibility to provide a job for ill who seek employment. If richcountries will not guarantee everyone a job it is even less likely thatthe developing countries with more unemployed and fewer resources
 

could do it.

In the countries of the world, the political, policy and program options for resolving the work and employment problem vary. The range
is broad. In some socialist countries - China, for example - there is
mobilization and work assignment. Other countries have a weaker version of mobilization. The entire workforce is said to be employed, in official statements. There is in reality considerable underemployment

and some unemployment. Within the capitalist countries ai range ofunemployment rates seem to be tolerated. The rate is low in Japan in asetting of industial paternalism. Low unemployment is permitted inEuropean countries, where there is a mixture of relief policies for nationals and some options to cut back foreign workers when economicslowdown increases unemployment. In the United States a higher levelof unemployment is tolerated; and it falls unequally on young minoritygroup males. In many of the developing countries, very high levels ofunemployment and chronic underemployment are experienced, withinternational migration cutting the rates in a few places. Massive work 



Education& Work 225 

relief programs preserve the situation from chaos when economic and 
employment ernrgencies occur. 

There Is no country, rich or poor, capitalist or socialist where 
unemployment is accepted. Governments tolerate higher or lower 
levels of unemployment before taking monetary or fiscal measures 
that will ha- e costs in terms of inflation or in loss of optimal efficiency
in production. Similarly, there are variations in the way that education 
and work are linked. In countries where there is mobilization and ac
ceptance of work assignment. education may be effectively blended 
with work so that learning is emphasized in the workplace and produc. 
tion is stressed in schools. Education is made a central feature of all 
production, and production is central to all educational enterprises. It 
is not clear that this blending of work and education must be ac
companied by mobilization, as was the case when the Chinese experi
ment was at its high point. It is clear, however, that considerablz 
government control over schooling is required before people can be 
persuaded to elect early work experience rather than early school ex
perience. Admission to formal schooling must be tightly controlled; 
assignment to work and mixtures of work experience and training 
must be enforced; but alhost all, parents and children alike, must 
perceive this assignment as fair and consistent with the prevailing 
ideology. Otherwise the system breaks down or evolves fito a more 
formal academic system over time. There is no known case where the 
blending has held together for more than two decades. This is true 
even !n China where ',ere were cycles of change that occurred in 
periods of less than fifttL.i years, 

5.1 CombiningEducationand Work 
Given the basic proviulon cf work, the response of education must be 

built from some combination of general or academic schooling, voca
tional or professional education, and guided experience of work itself. 
In education and work there are paradoxes which make it difficult to 
write a simple prescription for combining general education, voca
tional education, and work experience. For mastery in the practical 
arts, work experience seems fundamental. Most people have lealcned 
their work and mastered their Jobs by doing them. This has been true 
in history, and it is confirmed ir current experience for many Job, 
even under high technology. Workers still learn to master complex 
manual tasks, without benefit of literacy, nurneracy, or the knowledge
and learning skills developed through general education. 

On the other side of the education/work problem, graduates still 
leave school with general education of a high order and no preparation 
for work. There is a persuasive argument that general education 
enhances the capacity of the worker to learn on the job, to master the 
task requirementa of his immediate job, and to go on to more deman
ding jobs. There Is also an argument that vocational education pro
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motes general learning equally well and permits transfer of skillsacross families of similar occupations. Neither position argues againstthe necessity of making work experience a part of training and education. General or vocational education are not substitutes for work experience, but supports, sometimes powerful ones, of on-job learning.Experience Is still necessary for mastery of the art and t' .,ob. 

5.2 	 Work ExperienceandSchooling
If schooling is to contribute to preparing people for jobs, some experience of work must be

academic 	
blended with that of schooling, whetheror vocational. This is a lesson, it seems, which must belearned and relearned in Western countries. In China, too, where blending has been ac'2omplished, the cyclic movements towardwork/education and then back toward academic and formal schooling,indicate that the lesson is not easily learned or long retained. Historyof reforms of ochooling, where work and education have been effectively combined  the nai tallm (new education) in India, for example-demonstrates that such reforms do not last.It is difficult to combine work and academic schiooling effectively;yet mastery of the practical arts through perform,,ance and practice isthe ancient and traditional pattern, as well as tie newest approach topreparing people for work. Iii earlier times, iearning came as an incidental, or by-product, of work. Then, -'jrcnticeshipto reduce 	 was introducedthe waste of materials and time which sometimesresulted from learning-by-doing, 	 had 

formance 'o preserve standards in the perand quality in the product, and to regulate entry into thecraft. When large numbers of semiskilled workes were required in theworkforce of the United States in the last quarter of the nineteenth century, vocational education was introduced as anative to apprenticeship. Vocational schooling, 
more rational alter

from work and productiop, as it became isolated 
experience Ps a 

tended to obscure the importance of worknecessary part of training. In recent yearr reforms
have pushed both vocational and general education back toward work
and experience. 

6.1 The Natureof Work and Work Rewards 
The weakness of formal schooling as a preparation for work is basedon paradoxes in the nature of work, as well as in the nature of education. Formal schooling has become more general and abstract, withless relevance as a preparation for mastery of the practical arts andproduction; but work itself hans also become formal and abstract as ithas been rationalized and organized In modern economics. To preparefor formal and abstract work requirements, formalschooling is about as good 	 and abstract a 	preparation as any. In many situations 
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there is no more meaning or purpose in the work than in the schooling
which prepares for it. 

There is, however, a core of work, in the physical and social sciences 
and higher-level technology, which demonds knowledge and rigorous
intellectual formation. Preparation for this kind of work requires a 
general education that provides a foundation of knowledge and 
analytic thought that few can acquire in the practice of a job that re
quires mainly manual skills. It is in addressing this part of work, a 
small part but nevertheless critical, that Chinese education seems less 
successful than education in Western countries. The blend of education 
and work experience in China prepares people well to master the prac
tical arts in those jobs which require them. In educating for the small 
number of jobs which require more than mastery of the practical arts, 
which depend on a foundation of general knowledge ant. science, 
Chinese education is not equal to education in Japan, Western Europe,
Russia or the United States. Evidence on which to base such a judg
went, however, is not easy to come by. 

6.2 LessonsLearnedon the Reform of Schoolingand Work 

There are a few lessons to be learned for the reform of schooling and 
work. If schooling is to be designed to prepare for work, and it has 
other ends as well, then education should be blended with experience of 
work itself. For some, this mixing of work and schooling might destroy
the attraction of academic education, because, as the training for a 
specific job becomes more narrow and vocationalized the possibilities 
of self-actualization, the promise and not the reality, will become less 
clearly apparent. This would in,the long run be all to the good, but con
fronting this truth is not an easy public policy for leaders in most coun
tries. 

7.1 Summary of Issues andParadoxesof Educationand Work 

Education fits people for work when it provides the cognitive
knowledge, skills, and social attitudes required by that work. Work fits 
workers when it requires the skill, knowledge, and attitudes workers 
possess, and when the work provides the material and psychic returns 
workers need and demand. The first ri-quirement in the development 
of policies and programs to improve the fit between education and 
work is to provide work for all who are capable of working. A second 
requirement is that the work provided be satisfying to the people who 
must perform it. Much of work is not intrinsically satisfying. One alter
native approach for providing satisfying work is through mobilization. 
If mobilization is to succeed, people must accept work assignment as 
fair and consistent with the prevailing ideology. The acceptance and 
performance of woik thereby provide social satisfaction and self
actualization. Mobilization also permits control of admission to formal 
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schooling, assignment to work, and perhaps a closer blending of work 
is an efficient way to

and educational experience. This blending 

develop crafts and skills, but it does not provide the basis of knowledge 
some For most policy

and intellectual discipline required In jobs. 
alternative. Mobilization may be

makers mobilization is an extreme 

the surest means of providing work to all. It is not, however, the surest 

alternative for fitting people to work or work to people. The talents of 

people may be massively wasted under mobilization. 

Short of mobilization and acceptance there is no certain framework 

to all. Economic growth and accompanyingfor providing work 
only hold down unemployment. In 

monetary and fiscal policies can 
where growth is slow and implementation of

developing countries, 

monetary and fiscal policies uncertain, there may be high and chronic
 

can be planned so as to fit

unemployment. In this situation education 

better for work. Planners must determine the knowledge,
people 

in work, and then plan education ac
skills, and attitudes requ'ired 


the design of work-related
cordingly. Manpower planning and and 

are useful but they do not provide
work-based education and training 

improve the fit between
complete solutions. Manpower planning can 


education and work, but it will never insure that the fit is perfect.
 

Manpower planning has been used to improve the fit of education to 

work, but not to improve the fit of work to education. Manpower 
mean accepting the supply

analysis could be used for this. This would 
and designing the

of educated and trained workers as a given, 


workforce structure and jobs to fit this supply. Work ar.d jobs could be
 

and skills of workers throughredesigned to fit the knowledge man

power planning. 
Work may also have to be redesigned to fit the neeis and demands of 

workers. There are paradoxes and difficulties iii designing work

related education, and even more difficulties in red ,signing work so it 
more vocational

provides increased satisfaction. As schooling is maoe 

it becomes more specialired and narrow, not alone in content and form 

When work is substituted
but also in promise and in psychic return 

directly into education, it may make schooling even rarrower and less 
same sesise of promise, or

promising, urle.,s work itself provides the 

sel.,-actualization. As organi7ed, much of the world's work and many of 

world's jobs (1o not provide either promise or realh7ed self
the 
actualization. The reform of schooling, within its limited objective of 

preparing for work, may first require the reform of work 

Improvement of the material and economic conditions of work may 

workers in the early stages of economic growth in 
serve to satisfy 

As grow accustomed to materialdeveloping countries. workers 
return from labor may also be

benefits, some increase in the psychic 

necessary. The solution could be to provide self-Rctualization through 
but since the causes of the

work itself. This seems straightforwayd, 
approaches to the

failure of work to satisfy are many and varied, 


reorganization of production and the redesign of work must be equally
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varied (Davis and Lewis 1975). Trials of work redesign indicate that in
crease in self-actualization may come with greater autonomy in jobs,
flexibility in routines, participation in decisions affecting work, and a 
sense of fulfillment from completion of specific tasks in the production
of what workers perceive as a valuable product or the provision of a 
useful service. 

In turn, jobs may have to be linked into career lines that provide
greater promise of advancement and, within the links, greater self
actualization. How this can be done generally is not easy to specify.
Changes that increase satisfaction for one worker may have no effect 
or a negative effect on another. Some workers may prefer the freedom 
and challenge of self-employment, and others may see in it only the
risk of failure and, therefore, prefer security, anonymity, and the
routine of a regular job. Whether a workers' paradise can ever be 
created in an open societv is unclear. 

7.2 Summary of Policies for Developing Countries: A Short List of 
Imperfect Options 

Developing countries may find mobilization too extreme as a
political and social option, even though it may hold the promise of in
suring universal employment. Policy makers may instead choose 
manpower planning to hold down structural unemployment and 
monetary and fiscal policies to respond to demand-deficient employ
ment. Other policies include encouraging the production of goods and 
services for the local market and the use of simpler and more labor
intensive technologies to maximize employment. Manpower planning
and work-bared education can then be applied to improve the fit of 
education to work requirements. Work eni ichment, the fitting of work 
to workers, may at this time only be a problem for affluent countries. 
Work redesign and job enrichment and improvement may only be an 
issue for workers in countries where material benefits have been pro
vided over such a long pei lod of time that the benefits are accepted as 
a matter of cov".se If times grow hard in affluent countries, workers 
may count themRelw, lucky to receive material benefits. For most 
workers who arc only entering the modern sector enterprises of
developing countries, material benefits may serve as sufficient incen
tive for some time. Educational plans will continue to be based on 
manpower analysis and the improved design of work-related and 
work-based education. For policy makcrs there is a short list of Im
perfect options. 





CHAPTER 11 

Employment and Continuing
 
Education:
 
A Case Study of Self-

Employment Training
 
RUSSELL G. DAVIS 

1.0 CYSEC The Calcutta Youth Self-Employment Center 
The CYSEC case is relevant to several themes in educational plann

ing CYSEC was a project in nonformal education and training. It ran
outside the formal school system. In curriculum, metnods, and instructional setting, CYSEC was vei y different from other vocational 
training programs in the schools and training establishments ofeastern India C( SE(" was also a project in continuing education. The
clientele were older youths who had finishen tWeir schooling several 
years previously (YSEC was planned to develo) as a true -ontinuing
education program,in I the sense that learners would attend for various
training periods Interspersed with considerable periods of work and
business activity This pattern of alternating work and training was tolast for several years of wNork life. The plan was also to create a career
development sequence through education/training folkwed by work
and business exper ence At the time of this wrting of the (Y,;:(.C case
this last programnatic fea ture had not been successfuiy implemenk d Many tmuwork-educat prograin innovations do not come 
out as planned Tlii,, was true of ('YSEC'

CYSE(" is also important as an iliusfralion of certain important
meth)'iologic;al themlies Ineducational planning These arv covered In
the form of g nerd ih,,itions it ltIe end of the case, but the (CYSF.( case 
Illustrate%thatt 

- The niitue of nonfoiiiml education progr mis is varied The 
term Ii(iIlfoI iiilf'l('gfto st dnrls for inmny differtnt things, and it canonly be illutrated with imany (iffercnt situationscas The planiting ofnonfo I J)i oi mnm utII he open and fleible to accominodate varia
tion ind innovation 

'1 l iatill, of noefolinal ed(tion irograms and projects is
situational ties sloplenlts depend on the setting and the cast of
character s Planring anrid pr ogram design innst adapt to the situation
and not force the situation to a(lapt t) a set Ilanninng provedure

- i)espiile variability and sit uati,mal Ipeculiarities, planning does 

231 
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help in situations similar to CYSEC, and foi reasons shown in the case 
and stated in the coneldslon. In open and sometimes chaotic sett!ngs, 
like Calcutta, planning is difficult to do, but essential. Nonformal pro
jects, whch are run in hard places and with minimal support, require a 
certain flexible form of planning. 

- CYSEC can teach some lessons, but projects like CYSEC are ruA 
easy to generalize from, nor is it easy to generalize about how to plan 
them. No single case provides all the answers or any general answer. 
Each case - and it Is hoped that the CYSEC case is no exception 
makes its contribution. 

1.1 Background to the Case 

The Calcutta Youth Self-Employment Center trains young people for 
self-employment and the ,entrepreneurial development of their own 
business enterprises. CYSEC was jounded in December 1970 by a 
group of Calcutta businessmen, bankers, and social organizers, and 
regibiered under the Registrauon of Societies Act dS a non-trading 
(non-profit) enterprise. Specifically, the constitution of CYSEC stntes 
the principal objectives of the organization: 

to train young c-.ucatcd men and women in productive enter
prises;
 
- to assist them in drawing up economically viable business
 
schemes;
 
- to assist then in getting bank loan%. to found and start up their
 
businesses; and in identifying and arranging markets for their services 

and production 

By 1973 CYSEC had trained about 150 young men in twelve different 

production or service fields and helped about fifty of them to set up 

partnerships in fourteen small industries and service enterprises in 

Calcutta. By 1974 the number of businesses set up under CYSEC had 

grown to forty. An additional eight scl'renes had been approved for 

created women's business section had developedfinancing. A newly 
five schemes which were approved for financing The program, which 

men the middle classes,had originally served educated young from 

now had four urban training sites to serve the young men of the Calcut

ta bustees (slums), and two rural sites in areas surrounding greater 

Calcutta. 
Iiie ntmwiprx srrven, amtnoi i ci .ih., t d'ff.ctluty af &rzikiiwes 

-. 0 chaos of Calcutta, arecomplishing anything in the deep poverty 

still relatively insignificant when compared ito we staggering figures 
tat'l that 3,000,000 youngof unemployment in Bengal, In 1972 it war 

loyment security ofunemployed people were registered wit the er.: 


fice of West Bengal, and over half of that number had completed secon

dary schooling or above. it was also estimated, variously, that from
 

4,000 to 10,000 trained engineers were unemployed 'n'greater Calcutta.
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Labor market statistics were so bad as to be useless in Calcutta, but 
planners should note that when need is so apparent that it can be seen 
by looking out the window, no store of valid and reliable statistics are 
required for planning. The writer, who was working the streets of the 
bustees, knew that over half of the young bustee people were without 
work. In such a situation, data analysis is useless for planners. It can 
become an excuse for avoiding program development.

Calcutta had massive general unemployment and also massive 
unemployment of educated young people. Against this background of 
need, fift- small businesses employing somewhat over a hundred 
young entrepreueurs is far from a solut!en of the problem. Yet CYSEC
is a response that has severak features worth noting, and by 1974 it had
developed into a model that Had a'aught the attentie* of educators, 
government officials, industrialists, and developmr,' assistance agen
cies, both inside and outside West Ber.gal and india. Visitors were
coming into Calcutta to look at CYSI.C, and the model was being
modified anid extended for application in other areef Several features
of CYSEC are the result of Jie context in whieh the organization began
and developed 

2.0 The Backgroundto ('YSEC 
CYSEC began as a voluntary effort, created and sustained in its ear

ly days by what might at fi st seem an unlikely group from the stand
point of social responsiveness, the business and banking elites
Calcutta. At the time, the city was rocked by the violence (,f 

of 
the Nax

alite attacks which were staged i, Calcutta by an urban guerilla wing
of the Naxalite movemntt This splinter Marx -,j-Maeist groups drew
its street troops from the educated iniddl-cla ., youth of Bengal, the 
badhi a iok, alienated not only from ti pol itic al and eron,)n iclife of
their father%. who ruled, but deeply hostile to the high culture ano deep
roots of lengali traditions In the ensuing violence, tihe city Naxalikes
did hack to death th. wife of Ihe ('con,,ul (;eneral if France,but violence 
toward foreigneis was a rate event, anld %oftl. att'i(ks went 
against Ilengali (ff( iahhon, ind againt son (if the most revered
Bengali institutions and individual%, tot example, the school and 
cultural and soch I (enter of Shantinikea-in filmniluIe ),yIt:atindrinath 
Tavore

Buslne,,-es, who ther Ind Iin-owned or liengaIi-run, %kereittacked in
Calcutta, the im navers ha ri,.,,,'d!"Id "t:. ::a,-d {Suti ounncd by an in
timidating mot)), beaten and even killed),r01.tlinr,, 
 The motivation of
the CYSE(' hus-n %slmenInfounding a )outh (tirected program is fair
ly ezsy !o tra(e Mt middle-clas businessmen Aere scared The 
form of the response, ('YS:I(', wa somewhat unusual, although some
might call it also predictable Some volces were calling for youth
mobiliration and segregation into work camps,, Others called for MIS %
(preventive detention) to lrlnr the streets and fill the jails, Yet tji 
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businessmen sponsors stayed with CYSEC, long after the Immediate 

threat had disappeared. The Naxalite movement and the violence 
were stamped out in a few years, but most of the CYSEC development 

came as the movement and perceived danger waned. The rural wing, 

perhaps the stronger proletarian component of the Naxalite move

ment, was based in and around the tea plantation area of Naxalbarre, 
from whence the name of the whole movement derived. This group 
was splintered and later driven to ground whe;. the leftist govern

ment (Moscow-affiliated Communists) of West Bengal threw in an ar
my fighting unit, the Assam Rifles, agsairist the guerillos and beat 
them. The actions of the urban, riidale-class factions aHenated their 
older relatives, and aided by ideological splintering and hlntrnecine 
doctrinal dispute, the movement was sow.n crushed. Under MISA. 
Maintenance of Internal Security Acts, meaning preventive detention, 
thousands of middle-class yoangsters were swept up, and until recent 
years they were .'ill warehoused around India in remote prisons 

The Naxalhte violence was only the most dramatic feature of the 
background to CYSE(', and it would be wrong to credit it with more 
than ani original Ilnpet u foi lusints'nlien to do oln ethling moite 

positive than to hire bwdyguard1 and ride with the Aindows rolled up 

through the steaiing heat of the ('alcutta street,. 'Il re was tihe 

deeper IlalttiIv" ,of the wloe Wi"d Blengal 'Colomliy, tejt ri'd oni 

Calcutta, once the Pearl of the i'%npire of theilt rtil Rto i the East. 

From the tint, when the 1lrit i~hThiftvd the to t tt oii a govel inmerit 

out of Calcutta nvar the turci of the centitl y, tile city ti aId een dec lin

ing, although there had bee.1 indtiitiial gi oth t the yars arounda 

World War I Ilelore ,ieipender q, and p.irtition, ('oli th' l Vas 4till a 

center of com noerce a ad indtustry 
Partition was arn lie r blow for t-arter n India, mlid its on t entral ci

ty, Calcutta. wher th.' jute fields were pl(cd InEa t I'akistan and the 
mills and port in.('alcuttj 'lhe long strife between l'akistan and India 

sealed the border to trade F'w trad' gois ,'ame over the line, but 

millions of I'fugeeII engai I i ndus ame, %welling the ran+ks of the 

aspirants to education anzd higher level iinploymt-it In ('alcutt* 
Bengali econoiists aIso tra(e the decline . nat lonitl gtvernrneat 

policie+s which drained revenue-i and resources out of the ala for in

vestments to halrrie growth in otlir piit Is of Indria All the %~hile, ur

ban servies awl the <lli lily (of liftf ill ('at tta dehcllrad. the port 

'deterlorated, thr're wt re floodts and drolghts. fa Hi ie's, 1.pidenlirs Hid 
, 

wars. Perha ,s so i'ne iotion of ,h earmit of twlitroethn faced by 
Bengal and 4'00ciutta ccaii Il tin 'retom's from the fa(t that hlie, the 

Bangladesh War vaiIIne ill I7! 1972, 10K(tA),Xi)) t ugetif p itn 'd across 

the boirler Ilit,) lengal arid fi',mihd C'ilkh1t a, ,i,41ty on, of Ohil most 

crowded t ihes of ilhe woi Id "'hihfl.d ,;; (da1111 d op Il lnc salt flats 

outsild tile city in r,vast pliuddle of humtins 
In the afterinalh, liengal suffertd noassive un.'rooy nit, the 

La'c'fdebilitation of indumtry aind t iii c,- ri. r,6 '! n'. 
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educated youth, and a general despondency which, in the case of theNaxalite movement, flashed from despair t,'violence. Unrest in the industries and the threat of violence only hastened the flight of Industryfrom Bengal and worsened the economic and social plight of the regionaround Calcutta. Businessmen would add that hostile governmentpoiices, at both national and state levels, and the intransigence ofpoliticized kinions, added to a situation that became social despairlayered on top of political chaos built on a foundation of physical andeconomic desiltution. 

3.0 The CYSEC Response to the Situation 
CYSEC responded directly to the employment problem, although notat the level of magnitude that seemere ealled for. Programs to prepareyoung men for self-employment directly addressed the fact that therewere more no more jobs for young people in government or in theorganized privato enterprises traditionally open to educated Bengalis.Bengal had gained an earlier start in etiucatiin over many parts of India, and this advantage civil servicewas an in and governmentemployment in the later years of British rule. With independence therewas more effort to equalize these employment opportunities for Indians from other areas. Yet customs and expectations among theBengali cultured class, the badhra lok, did not change very much.Lacking job opportunities with national and state government cadreselsewhere in India, the state and municipal government rolls in WestBengal, and in Calcutta, became enormously swollen, so much so thatefficiency was reduced and a round of harmful second-order consequences was propagated through the economy. Businessmen wouldstate that the more government employees there were to interfere inindustry and commerce, the more industry and commerce declined,
and with the decline came declining employment opportunities in the
private sector. The writer witnessed one businessman paying three
different hi abes to untangle ama7e of regulations which prevented access to a credit scheme sponsored by the national government to "en

courage" business enterprise.
When government employment declined, Bengali young men soughtto prepare themselves for managerial and professional opportunitiesin private business, but the economic decline and the expanding education industry meant that these jobs were, soon filled. The legislatedsocial benefits for workers, which could not be paid for with decliningproductivity, also ledi managers to cut payrolls. Labor unrest and theInflexibility of the unions contributed to the problem. Under rigid unionprocedures, backed tp by militants and supported by governmentweakness, industrial managers could not shift organied workers intonew jobs and new work patterns to meet ne% market demands and tofit new technology. Once a worker was on the ppyroll and assigned to aspecific job and work norm he expected to stay there until he retired, 
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and then to force his son Into his place. Companies not only could not 
transfer or fire, they were stuck with worker families for generations.

Firms had to fire or close down. Rather than add workers to the'r 
own payrolls, the larger and more organized industries preferred to 
buy from suppliers and thus let small enterprise owners or managers 
cope with the workers and their unions. The CYSEC stress on self
employment addressed this potential market. Employment couild be 
created, but to do so businesses had to be created. CYSEC did not set 
out to train young prople for existing jobs, but to create small 
businesses which would provide income to their owner-workers. 

Bengali youths were not by tradition drawn to entrepreneurial risk, 
and hence had to be trained not only in production skills but also in 
enterpreneurial attitudes and management skills. They had to be 
counselled and supported in the lonely life of starting a small enter
prise. Evidence indicated that their preference was an educational 
credential which er'Mtiu, them to a safe, salaried job in an organized 
enterprise. hn-., thoagi, CYSEC responded to a background need, 
employment for the educated youth, it did nut respond to an expressed 
demand by the paruorted clients, the young men. This is common in 
developing country projects, but it seems ire mc in the case of CI'SEC, 
which later put so much streis on first ass issing market demand for 
goods and services belore establishing talil ng for small enterprises. 

CYSEC also respored to the educatlio situation of Bengal. The 
huge unenployment problem among ed'cated youth has been men
tioned. Yet 'he schools cortinued to turn out large numbers of young 
men tra'nel from the highest graduate study levels 'ow.1 through skill
ed workers. The employment records of education and training institu
tions was poor at all levels Irn Calrt.tti. The Junior Technical Schools, 
run by the Ministry of Education, wccc Lying in pla,:e, and enrollment 
had slipped to one-third capacity in jt:At a three-yeai period around the 
time CYSEC was established. With enrollment declines came 
det.kloration of plant, Pqutipment, program, and instructional staff. 

Training for manual skills was net popular In the cultu,-e in the first 
place, and it was avoided when Itdid not lead to the one thing it promis
ed - a job. Polytechnics ard university schnols of engineering were 
better equipped and staffed, but their employment record was little 
better than the Junor Technicals. The Industrial Training Institutes, 
run by the Directorate of Cottage and Small Scale Industry, (CSSI), 
and conceived of as an alternative to more formal schools, were 
themselves already bound in to training for overcrowded fields. In
stitute programs prepared workers for jobs that did rot exist. In 1972 
the Ministry of Education was hoping to hand over its technical schools 
to Cottage and Small Scale Industry; and at the same time the CSSI 
was suggesting that the Miristry of Education take over their In
dustrial Training Institutes. Higher education, as exemplified in 
Calcutta and Burdwan universities, was in turmoil, and where it func
tioned at all, as in Jadavpur University, the only outcome was the 
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fields.
smooth and continued production of unemployable graduates - In allDr. D-_, a professor of physics at Jadavpur University, who was 
later to try to influence the programs of CYSEC toward Innovations,described his own experience in a proposal to the CYSEC Board:"I was a scientist and teacher, first, not an entrepreneur, but for
many years, turning out brilliant boys who had no prospect for employ.
ment I was finding It discouraging, and I was dissatisfied with my 
work. Recently I have started an electronic industry myself with finanactivities myself ... 

cial help from the State Bank of India. When I started manufactur.Ing
certain components 

we set up a number of vendors who would supplyprinted circuits and 
to us like sheet metal casing, plastic moulding,various other hardwares. I then collectednumber of boys (his former graduates), acases helped them trained them, andwith necessary finances illsome . ..My ved.:,,*screated a total employment for about 15 boys, with a per capita income

to each vendor of Its 
have 

400 to 500 a mouth." (At the time the rupce was 
worth about 14 cents U.S.) (Proposal to CYSEC Managing Committee.March 1973).CYSEC was 
timely because it responded 
 to the need for creating,
rather than training for, employment; it responded in a different and
more effective 

government 

way than existing schools, 

banks, 

prograins for Supplying 
and it fitted iito existing

and supervision through 
credit through titate-ownednationalorganizations charged with fostering small industry. Witiout existing 

and state government
programs for credit, ('YSEC could 
not 
have operated, for it did not 
Itself have any loan funds for starting off entrepreneurswere trained CYSEC, after theygovernment help, 

very early in its existence, did receivea grant of Its somenational governm 
' s 

I lakh (about U S $15,000) from thee n t Ministry of Education, then concerned about
the employment record of traditional schools and ready to support new
 
and different training enterprises
was At the time the government grant 

made it was more an expression of faith in an idea than a reality.

For India, CYSI.(' represented 
a unique partnership between private
voluntary Initiative and governmrnt programs CYSE(' kept -lose to
government program%and 11"d then" to suiplment limited resourceswherever possible
4,0 l'arly A tCrI/rifIcy,l, (%,' 

In the selection 
CYSE(' of training programsshowed din ingno its early existence,businessmen-lhnderimpresive signs (f Innovationi A group of thewhich could be star ed 

sat down and listed some obvious enterprisesmany connected with their own fields. From a 
large list of PossibilitIes a fewthe ('VS E(' progra inlair c 

were selected as within the resources ofnf(lilloning and refrigeration, cement pro
ducts. Plumbing, tire repair and recapping, spray Painting, wood pro. 
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a
Jects, welding, wiring, and electrical servicing. Wheat grinding, 

bakery, and a piggecy were other enterprises studied, in order to earn 

funds for CYSEC, and not as business schemes for trainees. Some of 

the first.generation selections were quite unsuccessful and were closed 

down or modified; for example, wood products and painting were com
a

bined into a specialty of toy-making. Cement products, without 
market

market, foundered. A paper box enterprise stumbled onto a 

and prospered. So did a project to re-use left-over plastic. 

Market was not the only problem. Social and cultural biases affected 

success as much as economic prospects. The urban youth showed little 

taste for the piggery and chicken projects, although the market was 

strong enough to keep the enterprise going as a CYSEC institutional, 

for-profit activity. Plumbing showed promise, but there was little taste 

for being what some young men may have considered a "sweeper with 

tools," a very low-status job.
 
Businesses were unsuccessful for many reasons that were neither
 

as 
economic nor technological. Some partnerships were successful 

long as an assured supply of advanced orders was promoted by CYSEC 

officials; but when orders slackened Lae young men would not get out 

on the street to get more, and the business declined. The compatibility 

of partners was important, the best combination being an inside man 

with skill and interest in production and an outside man who would pro

mote credit and sales, Start-up and working capital were always short. 

One of the most signolicant determinants of success of partnerships 

was trust. This had to exist or be developed a;&d iustained, or the part

nership dissolved. One weakness of the CYSEC program was that the 

families of the men were not centrally involved in the early months 
Some of the cultured

when the young men needed encouragement. 
accepted the stigma of educating children for long

families never 

hniranf hard and dirty work.
 

of CYSEC and its operation4 emnig-uOne important characteristic 
tried, and if they did not succeed they were

early. Enterprises were 
changed or dropped. The problem of rigid and inflexible commitment 

to staff, plant, and equipment, plagued the official educational and 

training institutions. CYSEC was far more flexible. partly because of 

limits on operating funds and fixed investment and partly as a reflec

tion of the somewhat entrepreneurial characters of the members of the 

Managing Committee, particularly the dynamic leader of the Commit

tee. 
things and succeeded in a few. The

CYSEC plunged into many 
limited resources were themselves an advantage because CYSEC was 

forced to accept shelter in the compound of a mission school complex 
a missionary, became a strong

In Calcutta. The director of the school, 
a 

and formal program in richine trades. was so unsucadvocate of CYSEC. precisely because his own vocational school, 

well-equipped 
cessful in placing graduates. Fortunately for CYSEC the mission voca

not made available, and all training activities were
tIonal plant was 
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housed in several small sheds, some built as temporary shelter for aspecific activity. When an enterprise was closed, the machinery wastaken out of the shed, new equipment put in and the sign on the doorchanged from cement products to toy-making. There was no large investment in equipment or plant to prevent changing to a more promising line of activity. Teachers were part-time.
CYSEC later considered a proposal to give the training equipment tothe last cycle of entrepreneurs to finish a program which was scheduled to be shut down. The notion was that this equipment would be amortized out of the earnings of the business established by the graduates.In other cases, equipment such as lathes and plastic injection moldingmachines could be adapted to training in different lines from the

original program. 

5.0 	 CYSEC Develops
 
Later, planning for CYSEC training became 
 somewhat moresystematic but, throughout, ventures were begun that were unsuccessful and short-lived. The virtue of the arrangement was the flexibility forced on CYSEC by a lack of resources for investment in plantand equipment. One other feature, again born in poverty, added toCYSEC flexibility, often CYSEC had to borrow the use of premises andequipment from outside enterprises. Hfence, CYSEC trained in dispersed sites and within industry, not as a matter of deliberate policy tomaximize the reality of the training, but because it had no resources todo otherwise Later this was recognized as a sound policy whichenhanced the attraction of the training for participants and also enabled them to make job and business contacts This feature was incorporated as part of the program. As one example, trainees in the tireand tube repair program were accommodated at the repair shops ofPublic Works, because CYSI'C could not afford the equipment forhandling large truck tires There were a variety of other similar
rangements arat 	other shops and enterprises, some arranged ihroughbusiness connections of the members of the Managirg Committee andothers simply scrounged through the efforts of friends aimd supportersof CYSEC Some ('YSEC officers opposed this practice on tile groundsthat it was difficult to maintain discipline at multiple sites.CYSEC also had considerable flexibility because of the nature of itstraining staff Most were not trained instructors but skilled warkers orbusinessmen who were paid a small fee for their teaching services, orwho offered their services free Some were recruited directly out of industries and kept on only for as long as the training program for that 

enterprise lasted
It was the policy of the Managing (ommittee to seek help from anyand all sources, through formal aad informal contacts in the businessand social development communities of Calcutta. This provided considerable program coverage at reduced costs, and flexibility for adap
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tation to changing circumstances. It also made the systematic costing
of CYSEC inputs by analysts srd planners a meaningless exercise, in
asmuch r,, conventional costing failed to capture the enormous 
amount of informal and voluntary effort contributed to the pr%ject.
Hence, if CYSEC were to be replicated elsewhere it could not be suc
cessfully accomplished at a fraction of the official budget, because the 
activity consumed a vast amount of very high-priced talent offered on 
a voluntary basis. Indeed, it was this kind of acnv.y that aceounted for
CYSEC success and r't solely the instructiona! and support services cf 
the small paid staff. This point should be noted by planners. The writer 
once estimated that If CYSEC had to pay consultant fees commen
surate with worth of services rendered to the Executive Committee of 
the Managing Committee, which met for five hours every Sunday mor
ning, the cost for one weekly meeting would have equalled the entire 
CYSEC operating budget for one month. The services were, of course, 
donated, as were thousands of hours given in phone calls, business lun
cheons, and casual meetings by the committee members. CYSEC ac
cepted services from everyone, including those of the writer who serv
ed as an unpaid planner in the developing stages of the project. 

Whatever the merits of flexibility through informality, as CYSEC 
grew, program planning had to become more systematic, so that pro
duct and service lines %.,ouldat least last through a tew training cycles.

One of the first evolutions in CYSEC was the development of new 
fields to replace old and failed program initiatives. Here Dr. D , the 
physicist turned entreprerieur, made valuable coniributions. 

a
( e, ...eh tCYSEC managernert 'ouh!-cccpt help from any
 
source, and solicit such help when it was not forthcoming.) Dr. D_,
 
suggested that CYSEC broaden training enterprises away from small
 
services and increase the emphasis on industrial production, lie
 
pointed out that there was a strong market for suppliers of indu5trial 
components, especially in the electronics field where large companies 
bought from suppliers and assembled the final product. (See #he 
background discussion of CYSEC.) 

Dr. D_, who knew the technology and market demands of the elec
tronics industry, was able to identify a large list of items for which 
there was strong demand in the market of Calcutta. lie furnished one 
list of 26 end products: wire wound resistors, glass cartridge fuses, 
plastic and sheet metal casings, plastic knobs, fasteners of varloud 
kinds, multimeter test prods ... lie organiied the list of 26 items into 6 
major production/training fields (I) metal finishing (stove painting 
and electric plating); (2) decorative finish and printed circuitry (silk 
screen printingj; (3) plastic molding (injection molding) . . . lie then 
developed a list of equipment for training and production, and In
troduced the notion that the training should and could be based on pro
duction carried out in support of CYSEC itself. Thus, he proposed that 
CYSEC enter into industrial production. 

An CYSEC moved Into more courplex technology and marketing 
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situations, it became necessary to do more systematic market 
analysis within Calcutta industries to seek market possibilities for 
small suppliers. An economist was added to the CYSEC staff, as a 
part-time analyst, to aid with these studies. Technology specialists had 
to be added to explain the products, rationalize the production process, 
and develop the combined prod-uction ani trainig pyog, ains. it ritany 
cases the industries were willing to aid in the effort by providing detail
ed descriptions of the process, quality control standards for the pro
duct, inspection of the output and suggestions for reorganizing the pro
cess for small labor-intensive production. CYSEC became more 
technical, but still without losing its sense of social mission which was 
so important in securing the cooperation of volunteer helpers. 

It was also necessary to strengthen the staff, who assisted with ac
counting and management training. These teachers helped the 
graduates to develop the economic analysis that would support the 
schemes presented to the credit sources, which in Calcutta were the 
state-owned banks and government and small-industry assistance pro
grams. 

Though CYSEC work was becoming more technically complex, it 
also become more %ociallyconscious, and the committee realized that 
outreach to needier groups was limited, with most of the benefit going 
to middle-class, educated boys. In partnership with social workers, 
CYSEC sought to open its programs to boys from the poorest aieas of 
the city. This required adding social and community organization 
capabilities, again mostly through volunteers It was not simply a mat
ter of advertising that the opportunity existed and then awaiting a 
massive enrollment of poor boys The boys had to be reached in their 
own bustees (slum areas), and the program explained to them 
Some boys would only come out and participate in groups or gangs. 
They had to be encouraged to venture out of areas dominated by their 
own gangs, and it was often necessat y to ent oIl groups rather than in
dividuals "lTh.re was also a need for constant follow-up of iht..- boys as 
they tended to come one day and disappear for several Counsellors 
had to mediate for real or fancied insults which were a product of 
social distance between the boys, the instructors, and the 
businessmen 

Subsequently, it seemed sensible to locate ome of the training sites 
directly in the bustees Miay of the groups had a ,.trong dedication to 
the general communit. good They had less intrest in profit for in
dividuals and partners They wished rather to run community enter
prises that would benefit their associations and total memberships 
rather then individual entrepreneurs, One enterprise in plastic Injec
tion molding was started in the back room of a "community associa
tion" In a poor bustee Eventually there weie four bustee sites for 
training and production. local sites responded to the problem of lack 
of mobility among the poor, tecause of scarce transportation from 
slum areas, communal fear of venturing off the home turf, and the in. 
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consistent attendance and work discipline of young men from deep 
poverty areas. 

6.0 TechnicalAssistance to Bustee Businesses 
In some cases the staff of CYSEC served existing bustee enterprises,not so much in providing training as In providing business advice andcounselling, and most importantly, in making contacts with bankers

and other sources of credit for expanding existing small bustee enter. 
prises.

Ahuge social distance separated the bustee entrepreneurs from thebankers and their technical analysts. It was frustrating for CYSECcounsellors, who accompanied the small businessmen from thebustees, to sit while the bankers picked apart the credit worthiuess of ascheme which was running in a bustee context of which the bankersknew nothing. The bankers' engineering associates demonstrated
their entitlement to a steady salary by picking apart the technology of every scheme. One experienced bustee baker who was s% 'thing fromoil-based products because of the huge price increase in oils, to drybaking using traditional ovens, was dumbfounded when a wise bankerturned down his scheme on the first pass. The bank economist did notthink that the street vendors, who had sold the oil-based bakery products on consignment, would know how to sell the dry baked goods.Otherwise, the scheme was perfect, the banker said, and the manshould go back to the drawing board and figure out how to develop asales force of dry baked goods vendors. The counselling staff had toprepare a seven-page paper, filled with economic jsrgon to put this objection, mad 
as it was, to rest, and to secure the financing Months were lost. CYSEC illustrated the point tlat running such a scheme required large amounts of skilled staff time to write technical proposals,

to counsel fearful participants, and to transport and set up shop equin
ment. 

Another advantage of locating enterprises in the bustee was thedemonstration effect for many more young people who would neverhave seen what was going on had it been staged outside. In laterstages, CYSEC blended Increasingly complex technology with aheightened sense of social mission. The bustee program brought tensions that were both creative and disruptive, and many of the staff protested the indiscipline of the bustee boys, the softness of the socialworkers, ard the "waste" of space and time on unpromising
businessmen Other staff members were rewarded by the Increasedopportunity to serve new groups, such as poverty groups, differentreligious communities (Muslim), and linguistic groups (Urdu-, Orlya-,and Ifindi - speaking people). In most of the training program Bengaliwas the dominant language of Instruction, with occasional mixtures of 
English and Ilindi. 
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7.0 OtherProgramDevelopments 
Another form of outreach, in addition to the programs serving busteegroups, was to broaden the coverage from exclusive service to malesand to Include women's programs. The impetus for this came fromsome of the wives of the members of the Managing Committee andfrom some of the social workers, predominantly women. Progress indeveloping women's activities was slow and relatively traditional inthe selection of fields. Sewing and clothing design and assembly werethe early activities, as well as food preparztfi.n. Some advisers tried topoint out that electronics was a promising theld for women, that in factmany industries in the developed countries hired predominantlywomen for such work, but this line was resisted. As of 1975, thewomen's activities were primarily traditiomal in food processing and 

preparation, and the needle trades.
A final development of CYSEC was in pedagogy and the rationalization of training At the time of the close of this report, in 1975, the training had not developed along the lines first envisaged by the plannerThe plan was that training would be based on market studies and theidentificaion of products and services needed. When the field wassaturrted, CYSEC would move out of it and start up new products andservices This worked, but with some lags in closing down prc,,ramsand projects that were no longer in demand or viable.
Previous sections mentioned the plan to alternate periods of trainingand business The participant would be trained in a specific product,perhaps going out to manufacture and sell this product, and laterreturning for training in some similar (in the technology of the process) product Over time, the trainee would attain mastery in the production of several products and eventually mastery of a field It waspointed out by l)r I)__ this was the.that " ay master workmen weredeveloped ii industry, ard that there were advantages to spacing thelearning an(d practice, rather than massing it in some synthetic approximation of a training-to-produticon relationship A training concept such as this w,)uld have requirid great flexibility in CYSEC
scheduling and instructtonal organibation, and the di ectors of the Instructional prograin did not agree-withI 
 the concept

As of 1975 ('YSE(' still opera'ted a single training prograin per individual Once participanls had learned the proicess and establishedtheir enterprise for production or service, they went out and did notreturn for fuithci cychI' of training Still, a continuing contact wasmaintained between for ncir pat icipanits and the counselling and support staff wh) cen inui.d to coutiel part iers and assist with marketingand business contacts An evaliaton of ('YSE(', through a question,
naire ad miinis ererd to forier patticipants, was made lii 1974-75, andparticipants Iepoted !!at what they inost wi h(I in continuing support was asist.,nc(- in enter prise 1nan igement 1(1and CYSECmar ketingwas attempting to provide this as the time period covered In this case 
ended early in ,975. 
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8.0 	 PlanningandCYSEC: A RetrospectiveAppraisal 
The flow of a case narrative often suggests that project hasadeveloped smoothly and without major problems ond discontinuities.Those with experience in the planning, design, a,,id development ofeductlon/tralning projects know that the real world is not that way.The best-laid plans go wrong, and in some cases unplanned programfeatures take hold and become successful. This should not suggest thatplanning failed in CYSEC or that it would fail in similar projects innonformal and continuing eduction. This final section is designed tocorrect this misconception. Platning was useful and often productivein the CYSEC situation, and it can serve in similar projects in non

formal education and training.
In summarizing the contribution of planning in the CYSEC case, andin similar situations in nonformail and continuing education, thegeneralizations would be" 

1. The Beginning Stages of llaunng Nonformal education/trainingprojects are by nature varied and unstandardized because if they areto succeed they must fit the prticular circumstances in which theyare found. tlence, overly standardized planning formats may not serveas well in the early stages of project development, and planning mayeven be counterproductive if it means imposing narrow objectives,overly specific means and routinized approaches on emerging situations, where ramifications are still unclear. In the early stages in theplanning of nonformal education programs similar to CYSEC, goals(to Increase income through creation of employment through creationof small businesses) can be stated and pursued in general termswithout specifying objectives, means, arnd even resources too narrowly. Planning should begin in broad terms and become more focusedover time If the problem addressed i-s severe enough, data to prove
needs are superfluous. 

2. The On-Going )'roces, .f Planning Nonformal education/trainingproject,. if they are to develop ani prosper, must have flexibility andadaptability. To insure flexibility, however, requires more planningand not les. Planning here means eavisioning numbers of 
a number of alternatives.

possibilities, and sketching of It 	do'v! notmean an exact and detailed specification of every step In a 	 processwhich cannot be foreseen in such specificity It Is precisely Ine moreroutine and standardbled forms of formal education that rc .uire lessplanning, because thingi have settled into such routines that they needonly be managed CYSEC and similar situations illustrate that the lessroutinized the project the rnre planning It requires 

3. The Social Environmentof 'lnning. An informal social setrigIs beit for planning CYSEC types of education and training programs. 
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Informality in the setting, the social process,and the behavior of theplanner is essential. This does not imply unsystematic planning. In theCYSEC situation the following features were important:- The main planner over the period of developments described inthis case held no formal post as a planner or even a formal post in theorganization.
The main planner was a member of the Managing Cor.,mitteeand its Executive Committee and, as such, one of the participants andcontributors, just as the other businessmen who served on these committees. - The main planner was perceived as a technical specialist by theother committee members,and thouq.t, they deferred to him on sometechnical matters, they did not defer toresponsibility himn t all in authority andThis relationship had bwnonhierarchical to ,orked out It wasand nonforrmal in organizationa! formwas a volunteer, as The plannervere the other committee menhers le approached disagreements over programs knowingarguments, and hel that he would loseot a good iany The positive side wa, that therewas no reputation , r status at risk The sa re themes could he arguedagain and again Nothung was final 

4 Requirtd i'/, nng A.ialt ss Itli/ ( 'ha7Matures ,ingi s 'roje'ctNonformial 
CYSEC will become 

eductallon piogranis of the kind v'eitCilified inmore complicated and sophistil( ,ituIthe first place they over lime In'.owlarger, mol e
tability becomes% 

money is Invol ved, and accounne( "ssary 'Ihe business ventures il'.o hecome morecomplex, beci'is,. ithe siniple and bus Poshbilitit s gut taken upt)accomplished hel 
PnilAs (lit s)tiuition gets more complex tlr-' is a ei'(d formore highly c(ompt ': , techiical PI-1ninig to covei- Generl 1 '.
su.il, of business (on(nitition an(d ideitific.pttiofmarkets for %1i)f(I( ofinodl( I and vrS ev,%Nithout mainand planning ket analysisIhic v1 h('ie Iroliect Iiothand change %il(Ii Iiojects must growr dl,,apleitr uttli 'lv(,iowth and ' tianitt, rt-4qu r,plann.


Ing.

- Analysis of the tctiinol pic'.il pii l e its (cl e ,production ,inidl lnuts, pirt( sceI grian n'tt o y.tl/ati 

1 n, sa%It.r n dsa of the potential
enterpi ie 

- Analy.s of ili" v(olroinit pi)o%|91,( ts of the cnthlirvr., (costs andpricing relati v, o litodu( tioni ind sa It-, possible i)rofll- Analysis of Ithe , (redit ,(iali ing tquilreriu,
the businev,%s assit U( 

- fo Ihe entelprise, and ofv'arid lpport rvqiiir4 (Iour lit ta tilupphae ofthe enterprise
- linkage of nrevw ncterpil', with existtlng bluist.iCYSF:(' started byand %4ith other I ainini arid small biitnesi creation enter.

prises,
- Maintaining a sense of Innovation and enthuilaani In the project 
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over 4'ime. This requires planning to foster change and spontaneity.- Maintaining a sense of social purpose and dedication.Theenter.prise was not simply for the purpose of making a profit. It had to strivecontinually for social outreach to other groups not favored in,the earlyproject phases (slum youth and females and members of under.privileged community groups...)Hence, a project like CYSEC becomes more technically complex andthus requires more planning rather than less. It becomes more sociallycomplex and this also requires more planning rather than less. 

9.0 Conclusion 
The best way to understand planning in a project such as CYSEC isthrough a case narrative that is not overburdened with data andabstract generaiizations The flavor of the unique situation must comethrough. SysTematic assessment is for a later stage.
At this moment In the appraisal of the C 
 SEC experience there issome sense of frustration because generalizations do not ernrrge easily from the planning experience. Perhaps this is as it must be in nonformal education an(d training The record is unclear as yct. Only anextensive review of case experk nee will permit a judgment. 



CHAPTER 12 

Goals and National
 
Purpose in Planning
 

THOMAS WELSH 

A State which dwarfs its men, in order that they maybe more docile instruments
beneficial Pu-pose 

in its hands even for-
will find that with small men nogreat thing can really be accomplished 

(John Stuart Mill* Liberty) 
1.0 Introductn 

Societies are ceaselssly attractcd and
forces of stability and change epelled by the alternatingTo yield comlpletely tcan result It, o either extremethe decline and destruction of the very values and institu.tions which the society wishes to pro-esociety attempts to ve and enhance The modernaddress, and cope with, these conflicting forcesthreugh the pi ocess called planning There is no definition of the plannling paocess which saltifes all personsabounds and governments, varietlyThis variely result%in fundamental dlfferences in both thrpurpose anld emphasis of planning Even 
ithin a particular societythere will be distinct divergence of opinlon on the goals and nationalpurposes addressed by platis anti served through planningThis paper is an altl.,lpt to place Ihe Planring process within a historical perspective, to consiler the irifl uences which hate informedth:e actions of Ind, vitila Is(calle(i planners It argues that the )rtacissofplanning Is not a di enilmadiled happenh,|g butilepresills(i the volitionalattempts of informned and pg ofeisonally trained individuals to resolvethe tension bet t,
en stabltlly and changedividuals The actions ofIs not informed exclusively by 
tlWese in

technihqoes, technical definitioni andhut is gl,'itly Itifiliencel l)y their moral opinlons t:oncern-
Ing the Good SAfe
The planner must not only beJudgments, he must also know the soure-
aware that he Is making moral

of these viewslure of his Personal grounds for such views, 
lie must be 

and also the iuurce ofthese views as expressed In the so(-Iety where he works, Thetis m(,ali 

247 
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Judgments are expressed in what are called objectives knd goals. Em.
bodied irtsuch staementm are the value Judgments of the individuals
empowered to make them. These Judgments are not merely technical 
or mechanical, but are grounded in a philosophical view of the contem
porary world, coupled with future aspih ations for that world.

While the initial sections of this pipr wil consider thz probletna ,snd
choices confronting the planner, the lhtter sections will he mee nra:
tically directed. National Coal statemc:nts will be examined for their
implications for the guidance of the planner and his client It will be
postulated that there are comprehensive statements of na,ional goals
and partial statements, and that the differences have fundamental 
consequences for the society formulating them The term societyis us
ed as a proxy for the properly constituted power and authority

Informing this consideration oi the planning process and the role of 
the planner are the author's own va!.e ju(gments a central view is
that planning can only take place in a society wh'rc thc- isatccp
tance of the free exercise of Individual volition, and thi' v'ilition must 
be free to inforn and guide the process of choice in respect to goals and
objectives A society that dcnies thl- will not rngdge in ilanning, but
linmt the process to Inposing control In tht intere-,i of mani vtment 
Such a process deman(s tha lan direct his life toward establishing 
congruence with some reified notIon of history ti(hn h is out there and
beyond his control More fiindtnlivntally, it astini iItat the process is 

isperse goig! Ti ,,,t plannin, 

1.1 Social Ohjectiv'e- A l'i'rsWi-tl' (*oclftnt btt anJ liitof NO-,4 Pro
blem 

What arr the ends of ,ociety* lHow ore (hi,,i end%It)litat hieved?
 
Swiftly written, even mote swiftly spoken, hIuil
after aimost three thou
 
sand years the question%have no universally aeccpeud an w..r, though

in the history of Westeii i ivilization titit 1%all Iitclht tual tradition
 
which has petr ilst tily grappled with these queshlol ('tfllieons

from present Inega natloto t,k to tlhe argumenltate acadt ilts of
 
the Greek cillet .inhe traced and dcltne ithd ((opel ston 
 ,


One trihuti ,ry to thlis it e in of inqiir) flo ted from (oniderations of
the Grand Fnd, of ilarp - -the final iptrl1oe of iniiduaiil and social ex
istence A more let cli tributary at (tr Ii ,tteniviiiS 1t)a proach the 
questiorl !t.111 ainothrey IperSrt live, thalt of tIifiliiitg the nutan., to
achieve thr, (;rand End I'iouh the mlajoil t ,ririits flow on there 
have been pit'iei t ,hifts fiolin gI .rithery anti ritali h t s to hn 
mediate and pri.rtit ill Implaltioti 

No mattei lhit to ise rhorn, it the sear( i for i i r-silthe' Mame 
basic alds of Inquiry are irntion,still being used -%viarch , Ier l1mm 
and Imagination The ilMoty of the search shows three nlittnvrt phase
lines. The first of these reached from the Greek ('ity Stair period to 
seventeent h-centiury IEuropean thought The transition wett from 
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Saint Augustine's, "I think, therefore God is," to Descartes, "I think,therefore I am." This' .Aial tradition assumed that the ultimate Endof thi. !ndividual, and lhe-irefore of society, was to be found in God, andthat all interrediate objectives of the individual and his communityshould lead to this End. This was never a mechanical process; itassumed that man could define the Ends and then order his journey inaccordance with them. Inquiry .vis primarily informed by theprimacy of metaphysical thought; it wa.te!cioglczl.Cartesian thought in the seventeenth century shifted the mode of Inquiry away from the metaphysical to the sentient, physical level. Thisshift led to the opinion that certain problems could not he resolved bytradition or by available modris of inquiry, but could only be a matterof Faith. The effect was to move the focus of inquiry from the level ofphilosophy to that of science (Fremantle 1954). The teleological tradition was not rejected but judiciously sL.pended. This period proved tobe a mere transitional stage, preparing the way for the emergence of anew paradigm that would seek to vitiate the teleological tradition of
the West: 

That whiLh struck the present writer most forcibly on hisfirst perusal of "The Origin of the Species" was that conviction that teleology, as commonly understood has rerelved
its death blow at Mr Darwin's hands.(T. It Hluxley) 

Thus, the third frack of Western Inquiry, positivism, emerged. Thismode of inquiry holds that a1l that is required of man is to "classifyfacts, recogniie their sequence and relative significance" (Pearson1901). l'earson, one of the definitive spokesmen for Positivism, was theformulator of the statistical tool, The Pearson Correlation Coefficient.This Insistence upon identifying regularities and relative significanceled to the mod((t n tools of slatistics, not to mention vhelr abuse (C. W.Mill 1959). lPeatson also contended "the logic that man finds in the
Universe is but a reflection of his own reasoning facility." The purpose
of Weste.-n thought waw shifted from a consideration of the divine purpose to th( cceptance of th(e cosmic purpoe incorporated withinevolution: mian became the center of his own inquiry There was no
Grand End outsi(h, of man himself Scientific thought was accepted as

human progress


These conflicting direction, of inquiry in the West, the teleologicalversus the positivist, eff'ctively frame a hasic contrast In Ideas al)outthe process of planning a,nd the means by which planners are trainedModern planning has been dominate-d by the positivist school ofthought, which bases Its methodcxv!. y upon he identificationregularities to be founl of thein social behavior, A currert perplexity Is ri,.ing to challenge this dominance - ', j pn- ;,g almost Impossible tojustify the presumed conikectlon betweer ihe Jr of the sclentficallydescribed regularities, and the ought of the ethical life of any society. 
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If the planning process and the planner persist in assuming that soclety Is to be shaped according to observed and Mossured regularities,then any persistent and dominant pattern of behavior automaticallybecomes accepted as good; goodness derives imply from persistentand general behavior. This is tantamount to declaring that the meansJustifies itself, and denie any restraining principle other than evolu-Uonary survival and persistence. Social objectivesmechanical cannot be soor devoid of ethical grounding,
with the ought, unless 

the is cannot be equatedone accepts the vitiation of the exercise of
human volition. 
"I would rather be wrong with Plato than right with such men as
these!' (Cero: TusculanaeDisputationes.) 

2.0 Objectives: Essence, Form and Source 
A statement of objective lays out what is Intended to be realized via aselected course of action. This can be expressed either as a Productoran Action. A Product could be the construction of a newan school, whileAction would be understanding or apmeciaton.frequently repres:nts Planning

a mix of these two basic kinds of objectives.A planner has to accept that sta'ement;. of objectives are not self.contained or bounded by thems.,v, -).The p-sage oi time may changea statement of ends to a 
seen a 

sta tnert of uiez'ns A statement presentlyas means may once ho t' ii an end which has now beenachieved through prior action, It ,noy b", z;< an active principle forfuture objectives. The planner selects a point of intervention and Initialinquiry which interrupts a chain of causality, and this alone enableshim to speak of means and ends as d!tinct notions (Aquinas 1956).Thus, uliversal primary education may be a rresent objective, but It isan active principle in respect to other deve!opmental ends. Universalelementary education, the stated obyctive o moany societies and theirgoverments, may he the arlike principle s:.pporting a further objec.tive of rural development. flural drvelopment may require a base ofpopular literacy and numeracy and the spur of a cadre of social activists such as teachers This i tirn could require the formation of ateacher education curriculunm designed to produce teachers whorural development anilmators areThus rural development can be set inmotlon, but this Inturn will be directed to utber E'.nds, and the ultimateobjective may be the full pirtipation of all Idlividuals In the rightsand duties of the society Within such a sequence of mrans, which areseen as rontemporary Erids, the final objeelive wil te Phe touchstonefor the evaluation of all intermedlate objectives and actions, 

2.1 Objectives. The I'rocegs 
Thero Is a distinct process which any person, Including a planer, 
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Use1 in expresaing these objectives In reality: 

- The Grand End is percefved with sufficient definition to in
form action. - The planner considers the chain of causal events among the 
means.
 

- He considers that 
there are some particular means that he can act upon here and now.- He selects the means that presenv themselves as practicable
here and now. 

- He does the act in questicin (Aristotle 1962). 

This proces, is not mere causal model building but is in fact dictatedby the perception of the Grand End prior to embarking upon the process. This prior perception both directs and limits that whichvalidly includcd in the process as means 
can be

It is no mere movement fromone objecti,/e to the next, on an ad hoc basis dictated by the presentlyobserved behaviur of the society and individuals,

This process is justified because of Its appeal 
 to general commonitnse It representi what one 

would do 
might think that any rational individualIt does, hawever, have a critical problem embedded withinit. This is contained H the first assertion that the Grand End is percelved. Vor the planner, im-rcelving and declaring the Graid End poses aconsderablh challenge Planning theory, with Its positivistissumes that objectiv can be derived by 

bias,
lechnical examination ofthe sitatton under conhidetation, but the Grand Ends of any societyare not merely technicai descriptlons of an inevitable occurrenceWhen a planner examines a situaliloi and formulates Ends he Is usually not forrulating the (;ratrd Ends of the society, but adhlressing secondary or Intetrmediae objectives Bly the applicalloti of his techniqueshe is examl n+ng the best sleltlon of ti-e pot it of InterventionThe chol'e of best point of Intervention is not the result of technicalanalysis but deri i-s frot ak .,ging plannei 'x statement against fileprior statelent of the G, "'-u:otsU if flie %ocietyexpressed th-otUgh thegoverning acithorit y a nd 11- orgatic law Thus, the !planner'sment of objel-i vIe taten 11t hle evaLuteed agalinst [tie will and Intention if
human atltors In a som al piv s hi.Ideology, whih 

ii expressed in the aspirationaiis A prior alpprecialion of what ought to be the rulesand direct ives c Ihet ( ticI, ino e-cit i1 eat lished then ther ohieftives can tie forintil ilrd, examnlo,I re jeit' , or vatablishedThe genriil objeJt 1lbei of a sociley ae mt mere empirical, ogrslllyconstructed tions aonlirarled fNo omcitelniporaly regtlarity, butire ethical delaratheios from
flow, which all other objectives ar4 meansIf this were Il-not case, all sxioelhlW, could dispense with thepolitical proc-ess arid dipend upon programrners, Ilecause there wouldbe no arlument about the purpoes of the people or the wley, 
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societies could settle for programming, simply ignore any question of
Grand Ends and direct the people's attention to the secondary means 
as revealed in persistent behavior. Such Isgovernment by ad hocism.
In the process of such governance the Grand Ends would wither and
die, and mere persistence would replace the tension between stability 
and change.

This should serve to kiraw the attention of practicing planners to
their role in the expression of objectives within social planning. The 
process of social ptanning will always be complicated and irregular
when it depends en the expression of the social will with respect to the
desired ends of the society. The social will is not always that exprn-sed
by the empowered and ruling group, the government, but may also be
reflected by opposition groups and their alternative expression,: in the 
society.

When formulating objectives, the planner cannot skip all considera
tion of Grand Ends to get to means When the planner attempts to ig
nore end and go directly to means, the future may bring difficult con
flicts in the implementation of national development goals. Consider 
the notion of development which has informed much of the opinion
relating to the Middle East. Ilere Islamic teaching based upon the 
Qu'ran provides the final objectives of society. For Western planners
to enter and advocate educational development that ignores the
Islamic conception of family and the role of the woman, is to ensure the
lack of implementation. Any secondary level objective of the planner,
formulated on the basis of his Western positivist model, will be re
jected. It does not change the situation to appeal to he regularities
observed and charted in the process of Western development, because 
these are not grounded in the same perception of the Grand Ends. At
tempts to impose Western-dictated notions may eventually result inthe choices that were made in Iran All planning must address the first
step of the process, the perception of the Grand End, and all planners
must realize that this goal is in',jrmed by Influences and beliefs which 
transcend technical descriptions. 

2.2 The Planner and Ills Central lolc 
Once planner3 approach the second step, that of considering mrans,

there is an important consideration for addressing !he formulation of
objectives. There are two basic vantage points from which to examine 
the planner's role in the formulation of objectives. The first of these isto view the planner as essentially a technician, an amoral mechanic. 
The assumption is that the planner's repertoire conilsts of mechanical 
responses to the cllent's eeclarations of intention and objective. The
clineat tells the planner what he wants to achieve, and the planner sug
gests ways to achieve objectives within the constraints of resources 
and time. 

This view of the planner Isfounded upon a stereotype that planning I 
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a mechanical process conducted by mechanical men who are merely
instruments in the hands of the client. This view ef the planner will notstand up under test. Any individual, whether a planner or not, mustalways act intentionally. This intentionality will be informed by a personal notion of values and a perception of desired ends, even though
the planner is taking on a technical job. The planner is very much an 
agent and is active because his intentionality and volition are engaged.A second view ) to consider the planner to be an agent actively par
ticipating in th' formulation of objectives, with and for the client. Thisview holds up only in restricted conditions. First, the planner does not
formulate Grand Ends in his role as a planner.The Grand Ends ofsociety are the product of political process and the organic law of thesociety. Secondly, the planner's rcle In the formulation of secondary
objectives is limited by his connection with an agent or agency of thegovernment, which is delegated and limited by organic law. The planner can only act within these bounds; but these limitations will notreduce him to mere instrumentality, for he must ex -rcise profc sionally informed volition in the sel ection of the best a Jvice he gives to his 
client
 

This is not exclusively 
 a technical mattcr. The technical is
transcended in social planning through the intc, action of Product andAction ends. Social objectives automatically incorporate dimensions
of both categories of objectives. The Prdduct objective will alwayspose choices embedded in complex seciopolitical considerations. Theplanner must make choices here, and these choices, once made,become active principles for future objectives, as indicated earlier. 
The same will hold in the case of Action ends. An important feature isthat the choices are represented by an open-endpd set which is then
closed by an imposed decision The imposition is the result of both 
resource and time constraints. 

The outcome of this is to impose upon the planner a role which is
much more than a mere technical and mechanical function "Every
action and movement are icr the sake of some perfection Even if theaction itself be the end. it Is clear that it is a secondcry perfection of theagent. But, if the action be a ch'inging of external matter, It is obvious
that the mover ilntends to bring about some perfection imthe thing mov
ed.' (Aquinas

The mover "intends" is the key to the planner's role as an agent.Because of the )lanner's intentionality iml)llcit omexplicit, he acts as 
an agent in the formulation of objectives

It Is cv'itical to examine how the intentionality of the planner works Inactual fact It is frequently Implied that the planner should have a one
for-one correspondence with his client in respect of ends both primary
and secordary This condition does not arise from any attribute par
ticular to planners and planning, but Is a manifestation of moderneconomic activity, %herein the demands of the spetialization of labor
do force an individual to seek an employer or establish his own enter
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prise. In the selection of an employer a person cannot ltape to have
total congruence between his own value system and that of his
employer. Some measure of accommodation Is demanded.The role
limitation which comes into force is that the employee cannot enter a
relationship which totally contradicts his own value system. The samelimits will apply in the event of a client who contracts another agency
to provide planners. 

2.3 OtherRoles for DifferingFormsof Planning 
We have considered the planner as an agent in terms of the formula

tion of objectives. It is useful to extend this examination to the other
roles of the planner. Planners can be said to operate at three differentlevels of activity; organic planning; political-administrative plann
ing; and administrative planning (Davis 1977). This paper will not ex
amine these levels in detail but simply draw attention to their ex
istence. 

Organic planning requires the analysis of the principia medio, the
broad social currents emerging in a society (Mannheim 1949). Here
planners must work within their own society and culture tj pnnpoint
the emerging forces in society which are then evaluated and reported
against the organic values of the society. They are the watchdogs, pro
tecting organic va"es. This level of planning is not common in the con
temporary Western world although Mannheim did advocate it strong
ly, and in fact this was the end purpose of planning for him (Man
neheim 1949, 1951).

The administrative-political level of planning is what has been
primarily considered in this paper to this point; the planner is an agent
responding to the intention of a political master or patron. Two tasks 
confront the planner. First, he must establish congruence with the
political intention of the client who appointed him. Second, he must be
able to direct the planning process so that it impinges upon the ad
ministrative system that is expected to support the achievement of the
desired objective. In this case the planner is involved in the formula
tion of objectives and should be concerned with the analysis of the ad
ministrative system to ensure that Itwill deliver the needed effort to
realize the plan objectives. The weakness of this role is that plannerb
have generally failed to pay attention to the administrative influence 
on implementation. They have assumed that the administrative 
machine Is inert unless activated by the political authority In charge.
The planner has to extend his conception of his role and go beyond the
limited agency of formulating objectives (Dellasse and Welsh 197).

Administrative planning supports the day-to-day running of an
organization and Its various decision centers (Anthony and Herlinger1975). Planning at this level Is much concerned with the respon
siveness of the bureaucracy to its defined task. Planning in theae cir
cumstances has been reduced to administration and control and has 
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tended to formulate a set of objectives of Its own which are directed 
primarily to the creation of stability within the organization. This 
serves to vitiate any responsibility to contribute to change in the socie
ty, and the planner's role comes down to preserving a continuing fit 
between the organization and its social mandate. Planning activity at 
this level has been restricted to the pursuit of efficiency of ad
ministrative procedure. The weakness is that this efficiency becomes 
self-defining, and assumes that procedure is its own end. Too often this 
level of social planning is divorced from any notion of Grand Ends in 
society. A typical case is an assistance agency which only requires 
that certain administrative structures and procedures be in place as a 
condition of aid. There is little care given to the consideratin of how 
these conditions relate to the demands of the declared Grand Ends of a 
society. 

At all levels of his work the planner must recognize and be respon
sive to his role of agent. For example, there is no acceptable way in 
which the planner could claim as a defense at Nuremburg, an obe
dience to higher orders. At all levels he must accept a moral respon
sibility, a responsibility which may never be clearl3 articulated in an 
oper society. In those situations where planning has been displaced by 
a system of control and management that excludes the exercise of in
dividual volition, the role (f the planning process in the social system is 
effectively destroyed. 

3.0 The Purpose in Purposefulness"A Criticism of Determinism 

Having avoided any debate about the nature of objectives and the 
role of the planner in formulating them, we may ask to what purpose
all this turmoil!? The satisfikers of Simon (195t) and the incremen
talista of Lindbloom (1965) demonstrate that purpose is the main ques
tion by the enormous effort they spend in avoiding it. llidde, within 
this orderly retreat Is the assumption that people will sort out the best 
order in prevailing circumstances and accept this as the 'Nest contem
porary action This Is embedded in the positivist school o! thought, 
which advocates responding to the most significant regulrities 
observed in any circumstances. Such a response may be comfoeting in 
a society calibrated to stability with minimal demand for change, or 
one in which the debate concerning Grand Ends is restricted, -u1 it 
does not hold up in the societies under the dynamic tension of L,enge 
versus stability which was dacribed in the opening paragraph. 

The central weakness of the position lies in the reified ndon of 
organizations as embodying the will and Intentionality of a society. 
This metaphor limps because will and intentionality must always be 
traced to an individual or group of individuals, Changes, no matter 
how incremental or accidental they appear, are part of some inten
tional pursuit of an objective. To assume the absence of intentionality
Is to carry abstracted empiricism to the point where it becomes a 
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Poi,mystical force,

secls! change. 
as In theories of determinism and the inevitability ofstruments of 

In such theories peolesome overwhelming foce. 
are not agents but Uere in-The stage model of Greek 

classic tragedy, the inevitable march of the protagonist through the 
states of heedless prosperity in olbus, the overweening pride of hubris, 
the chaos of ate, and then death and immortality, make. as much 
sense in interpreting the world as some deterministic models of socialdevelopment (Davis 1980).

3.1 	 Criticismsof the OutcomesofPlannin7
 
At (notherlevel, planning is criticized i. eause of failure to implestatedment objectives. This criticiss1 assumesmeritorious only if it successfully constructc, planning

the future in advance,
isand ignores the basic thrust of Planning, which is the effort to reconcile

the tension between stability and change. In addition, it lssumes that 
secondary ends, or Intermediate objectives, art! the N'inal end. While a 
secondary obj, cttve may 'ot be achieved, the pursuit may energize
the force needed to approximate the grand esids af society. A Plan may 
state that a naUunal objectiveelementary education in a 

Is the establlihmeni of universalspecified period. At the end of the period 
this objective may not have been achieved, but the deAgree to which the 
objective stimulates social force may contribut,, Pwerfully to the 
realization of a greater end, mobilization for rural development. The
critical mass necessary for mobilization to take place may riot have re
quired the full achievement of the educational objective, which is, 
after all, not a final end. Those who reject PlanBning because of a seen.
ingly low level of Implementation
self-contained 	 are assuming that objectives areand free standing.In addition, some arguue that Planning should be terminated and that 
the entire operation, which is one of resource allocatioll and efficiency, 
should be placed in a budget office,a limited 	 Thi1s line of argumelt Is based upon notion of planning. The assumpton here is that planning
 
must exist by itself as a separate and central office. This Is a modern
 
manifestation of Planning, and it holds for but one level of planning.ferent 
There is nothing to preclude locating Planning operation,; in many dit

agencies, Ctlden and Wildavsky (1974) 
 assume 
 that locatingdubious 
planning In the budiet office will end the need for planning, This is aproposition,
The process of planning, as formulated by Aristotle (i9,/), is based
 
In common sense. The commontime-bounded 	 sense may reflect thethought of Western culture but it serves 

nntrrow andmhd, and critics should appreciate Ihao 
tho Westernperspective a univert4l or culturo-free 

by anything other than an aPPeal tf, common &ense, 

may serve no one, The priues doos not have to be Justified 
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3.2 Planninga.d the Principleof Prudence 

Planning here is justified by the principle of prudence whieh can be 
stated as man's capacity to forego a present benefit for some greater 
future benefit. This principle underlies the concept of investment. In 
moving from the present decision to the future benefit, individuals In 
society and government will go throu,k a process of planning which is 
the construction of probable paths link!.g all intermediate oujectives 
to future benefit or reward. These paths will be formulated within the 
restrictions imposed by the perception of the Grand Ends of the socie
ty. In so doing the planner attempts to define objectives and means 
which will resolve the tension between stability and change. 

In resolving this tension between stability and change the actors in 
society must formulate objectives and moblize means. This process is 
informed by appeals to the past and appraisal of contemporary condi
tions. Positivist planners, when acting in non-Western cultures, may 
attempt to dismiss the past, but thi, *;ill lead only to }ater confusion, 
and the past will finally intrude. There are situatioas in Nhich planners 
have suggested that certain nations could only develop if they got rid of 
their religious 4eliefs (Myrdal 1968). Those who adrocated such a 
dismissal of history and tradition may well review the Shah of Iran's 
handling of the matter. No matter how the formulation of objectives 
and the mibilization of means is conducted, it will aim at in
corporating the benevolent and mitigating the malevolent. The judg
ment as to what is malevolent. ir benevolent, is the function of those 
empowered to direct the society; and their jud',mernts based on the 
organic law. This judgment cannot prevent all non-intended conse
quences but it can reduer the shotck of them through a continuing quid 
pro quo. In m'open society this process is always complicated by the 
active presence of competing weltanshauungen expressed through 
competing humtn Aims. In the Middle East, giken 'he competing 
views of the orthodox, the Sufi and the pragmatisi,, om may reject in
terest rates In all circumstances, while others ad%, ,itv interest rates 
to non-believers only. 

Plrnning, the formulation ot ot:jectives and the designation of 
means, is in actual fact not a choice: it is hherent in the tery process 
of society. Whether this is expressedi ,.. o, level of centralized plann
ing offices is unimportant. The existelat of the principle of prudence 
ensures planning, in the sense of a rankir.g. (f the consequences of com
plex choice. Choice is never so simple as a universally accepted good 
in stark opposition to a bad, but Is more frequently competition be
tween mutually exclusive goods which appear equally satisfying. 

It is necessary to impose condilt ns upon the above statements. The 
continuous process of formulating and reformulating objectives and 
ends versus means, in accordance with the principle of prudence in a 
society, must be (lone within the. entext of democratic participation 
whic;, does not suppress IndividuA, or group expression of volition and 
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values. Conformity to a procesa with objectives Imposed by selfaappointed elite Is not planning. The planner becomes a 	mere technician, a professionally trained operative who functions as an instru,ment in the hands of the directors and who concedes a suppression ofhis own personal values and his conception of the good society. In sucha case, planning is replaced by a system ot control and manAgement.True, planning has to accept the exercise of human volition as an imperative condition. Planners cannot be attracted by the suppressive
tidiness of control, but shc%;,)d be committed to the framework andprinciples of democracy. A commitment to rationalism should nctdeny tae moral basis of society and the Individuals who comprise it.The planner, as a volitional servant of his client, must be directed byhis own values, prior to involvement and throughout the proces5 of in
volvement. 

4.0 	 The Plannerin the Field: The Formulationof Objectives 
Even if a planner already has a grounding for his approach to planning, and is aware of his role in the planning process, how must he goabout the formulation of explicit objectives in Third World countrieswhere he can be a visiting specialist or domestic civil servant? Tneplanner will seldom find a clear statement of objectives, nor can heassume an exercise where objectives are created in pristine purity.Rather he must search through hetips of old statements which are likestrata of archeological artifacts from past ages, encrusted with ageand misinterpretation. From the heap he will be required to help shapeanew the statements of objectives and then establish their competingpriority in the nation. Having taken an initial cut at this, he will befrustrated by the capacity of objectives to change as soon as they areborn. The temptation will arise to declare thv 'he entire society is irrational and that planning can never ta, c ', (. there. Frustration willemerge from the fact that there is an ini i urable distance betweenthe theoretical tidiness of planning theory and its actual practice. This
demanos that the planner quickly learn how to link his theory to the


wisdom of practice.
 

4.1 The Sourceof Planning Objectives 
When the planner acquires the wisdom of practice, the normative 

structures expressed earlier In this paper become references thatserve to maintain bearings .nd assist the formulation of a proposedstatement of planning. There are pointers that guide the planner in Interpreting the multiplicity 0, statements of objectives which confronthim. The planner must first establish where various statements comefrom and their relative importance, lie rnuAt establish theDerivation of Objectives, i.e., find the root source of objectives. Tharo
tives. There are various sources: 
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First Level - International 
a. 	 General statements of universal rights, e.g. U.N. Universal 

Declaration of Human Rights.
b. 	 Declarations of Intent put out by international, intergovern

mental development assista,ce agencies. e.g., The Congres
sional Mindate of USA ID. 

c. Declara ions of Intent published by International aid donor
agencies such as the World Bank, e g. World Baiuk Reports.

d. 	 Declarations of Intent promul gated by regional international
bodies such as the Organization of African Unity, or South 
Pacific Conference. 

Second Level - National 
a. 	 Pve-independence Declarations of Intent as formulated and 

promulgated by those who gained ipcwpr (This also applier
to those nations who consider themselves to have becin 
coloniyed, or sections of their populations consider it so, but 
were not actually colonized in the full sense of the term.)

b. 	 Post-independence Declarations of Intent. 
c. 	 Persisting colonial obectives. 
d. 	Declarationm of national identity 
e. 	 Responses to short-term unpredictcd occurrences 

Third Level - Sub-National: 
a. 	 Pre-indepndence regional statement% 
b. 	 Post-independence regional statements 
c. 	 Inter-r g ional exchanges
d. 	Regional contribution to independence 
e. 	 Regional contemporary contribution to national government. 

The description above of the derivation of contemporary statements of 
objectives is n(t exhaustive, merely indicative International sources 
of objectives tend t) yield Grand Ends, or Grand Objectives Though 
these statements of (;rand Ends may not have entered the fabric of 
society and become popularly accepted, they may still inform the 
values and beliefs of the elites in power 

The declarations are often used to validate the cncept of na
tionhood. All nations joining the United Nations accept and endorse the 
Declaration of Iluma n ltights E.ven when the sub.scribing nations have 
only sufficient rcources to pay lip service to these declorations, the 
endorsement indlicates intentionality and defines the framework 
within which the nation can be expected to P-I In some cases nations 
accept the declarationi as a condition for entrance to the United Na
tions, and not is a principle I, guide their actions The planner, when 
dealing with d eclaratknfs In these circumstances, is forced to make 
some meneral iretiUml)tions aboat intent Ionality and to accept the in
tention as No (ide. although not the mole source of enlightenment.

The second and third sets of derivations at the international level 
tend to be more Influen;!ul In indicating prioritie,, because their 
sources are the possil)le donors of financial and technical aid for 
development I(x)r nationb of the Third World may believe themselves 
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Incapable of ignoring the statements of potential donors. It is impor
tant to stress tiat the decision to be restricted by such declarations is 
based in the national intentions of the government; that there is In
teraction between international statements and national declarations. 
Nations promised economic growth will be required to look outside for 
support, and in doing this will feel constrained to formulate objectives 
that indicate congruence between their objectives and those of possible 
helpers. However, note that the leadership of the nation makes the 
decision. It is not imposed by external coercion. The fact that the 
decision-maker binds himself by prior promises beyond the resources 
and capacity of the nation does not serve to shift the responsibility for 
the decision. 

The final set of international influences has little Impact on objec
tives and is usually designed to demonstrate a regional unity and 
mutual support that may be more mythopoetical than real. One exam
ple is the persistent African expression of unity and mutual support 
emanating from the OAU. A survey of contemporary events shows the 
mythic nature of these statements. However, they cannot be ignored 
because they do have mythic influence upon the national situation and, 
though they do not initiate objectives, they have the capacity to inhibit 
their expression Such inter-regional declarations serve to limit and 
restrict the degree of freedom available to policy formulators. 

4.2 ConflictingObjectives 

At some point the planner will be cotfronled with conflicting objec
tives. Internitionvlly derived objectives may appear clear, but con
tradict an espoused regional thiory A nation may pay lip service to 
regional unity and act according to its own interest The international 
donor agency may have two distinct clients, the recipient nation on the 
one hand; and a sponsoring client within the donor co'retry on the 
other. In the case of USAII). clients within would be the t'- jgress of the 
United States 

When declarations conflict, the planner is confro ited with a wide 
selection of possible informing actions and intentions. hlow he differen
tiates the real from the myth is a matter of his informed opinion and 
experience The Third World has declared Itself against multina
tional corporations, but the open condemnation has not inhibited the 
seduction of the willing nation 

International influences are important, for a number of reasons rele
vant to planning* 

- They help fil9 out the broad canvas against which the national 
government can be assumed to act. 

- They flesh out the reality of the nation's self-concipt, as seen 
by policy mrckers 

- Their Interactions restrict the degree of flexibility and 
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freedom open to the policy maker and then to the planner. To
inore these influences is to minimize the effect of antece
dent conditions upon contemporary actions. Also, these inter
national influences will have effect on considerations at the 
national level. 
Nations influence each other if only symbolically. 

4.3 Change and Persistenceof Objectives Over Time 
At the national level historical influence. are strcngly felt. This ap

pears to be a basic rule. No matter how much of a brave new start is 
declared, groups within the nations will continue in historically formed 
relationships In Africa, for example, he ilausa and Ibo, the Kikuyu
and Luo. the Christian and Moslem will hot change their historical 
perception of each other simply because a new form of government is 
declared. Tribal historical feelings may be dictated in considerable 
part by the manner in which the Lolonial rulers treated and favored 
various groups within an area tIhi later becomes a nation In Uganda,
the Baganda were in such a favored position that practically all policy
development, from Ollote to Amin, has reflected the resentme nts 
which were generated by tlh, Lqvoritism, Mirabeau observed that the 
man who gets married giv,,-s hottages to fortune, and this is the il, se 
with national politicians in the formiati n of national objectives the 
past can only be ignored at peril This is not simply it result of the per
sistence of historical prejudice, it ir also Infia,,onced by the structure 
that historical precedent has set upon ristitutinal life and Individual 
expectations These historical influences are peraist'nt bases for con
flict or affiliation with any nation which incorpjates more than a 
single cultural expresion or etlnic domain 

A first level of ( o)nfli( t is found in the In(k of congruence, often a con
tradiction, between pre-independence and post-independerict: 
statements A great deal (if the a mbivalence within the planning pro
cess will emerge from attempts to reconcile these competing
statemen~is ' Ii%does not apply esxrlusively to African ntions with a 
specific colonial history It also occurs tit nations that experience pro
found and abrupt changes in the nideth, of government, such Ps Latin 
American nation-4 It will also occur in those cir tnimsta tires where the 
institutions of tvochetv Ihavo- changed while tlt tvnde of government re
mained fixed in prior pate tns and conventlons, as, for example. the 
changes in the nalteie (of the military for( es, or the (Churrh, in certain 
Latin Amet ican nations '!hemse changes may we'll be as influential as 
change in mode of govet nnent in ,xanli ff.,,g and formeilating objec.
tives, the planner must react to tihe' 'strtIrtios ImpHs,'d by these in
fluences There is little to he gained from declaring the influences in
sane, or altempting to bury or taetiah them. l.at-r those banished 
ghosts will rise and play havoc with the congruence between planning 
and implementation 
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As If the above were not complicated enough, it is made more complex by the persistence of colonial objectives, These persist for twobasic reasons. First, all colonial governmental
tions were not evil and 

or administrative ac. 
troducing 

may have even benefited the society byInstitutions and relationships in. 
and social exchanges have always 

which did not exist. Cultural 
Leen part of the evolutioncalled developed society. The West can 

of so
sights Aquinas admire and maintain the inof but still must recognizePhilosophers who prompted his actions. 

the debt to the Arab
In a liberated society, pro,cesses and Institutions which have improved society will bI maintained. In Papda, New Guinea pai ents reslsted the attempts to shift eddication from a labor market-uirected process to a local crmmunltydevelopment process (Welsh 1976).Secondly, the process of the allocation of r-sourcescannot be turned off like a 	

within a societyfaucet The commitment of resources to aparticular project or program may tie the government to the completion of these actions. There is little use for a half-completed damhospital. The Importance to the planner Is that the decision to persist
or 

or terminate is a sensitive indicator
designated by the government 

of the nation's priorities, as 
education and schools 

of the (lay. Thi4 is particularly so iSwift changes maystructure and carri 
be made in the educationaltlar content, but t1e brcaucrati, andstructureIts values ma) persist unchanged In thh, way abe 	 political pr!orlty mayIndicated - for example, social service over political.administrative function
The planner on entering the nation 


and 
must find the complemnntarilybetween the International national historical Inflenres, In orderto construct the framework of the nation's declaredframework 	 asphatinnh Theis then tounded out by examiningfluences This tends 	 the sub national In.to be a microcosm of the national picture andserves to focus the Internal choices and conflicts facing any plan formulation The planner (an never asounie crohesion 4ithin a 	 notionsimply because it i%declared to be single an idunilt-d 

5.0 	 A Mafr.A for ('lassxiing Objecgti rA
 
Historical anal) sis serves to delineate 
anot usually well 	

task for whir h planners areprepared, the clarification tf cki custanciclient or person to whom 	 p for thethe planner Iscountry. To assume that the client 
directly accountable in theIs some ill defincd enthy, such asthe people, in not Infornialive; but, more importantly, such a preaump.tion extends the planner's role far beyond Its legitimate limrit,be made 'iea,'er later In 	 as willthis paper A further benefitamination of circumstances 	 from an ex.in that it clarifies the limits of freedomand flexlbillly obtaining in the actual situalion Thesegreat as technical appraisal 	

are noever so
might indicate There Istabula rasg Swift 	 no lt'-#A"and abrupt changes made by policy makermare In 



coniderable part traceable to prior commltments and to shifts thathave taken place in the ordering of these commitments. Examinstionof the historical antecedents prepares th. planner to enter the moreconfused arena of contemporary situations. The matrix InSctema 12.1portrays a structure for analyzing decision statements, and It Is notmerely a matter of identifying a statcment, but also the effect of thestatement as ItInteracts with levels of interpretation.
The Context Includes the domain wherein the objective is formulated, such aa Inlernational, and the particular area of activity,such &s economic, which expresses the area of purpose of the objec

tive.
The Signal refers to the intended level of interpretation, such as International, of the objective statement, together with the particulara"ea of address, such as aid donor assurance, within which areciprocal action is anticipated. 

5.1 Ana isls ofa Plrni Statenhent Example 
Consider this plan statement of Swaziland: 

To achieve a greater measure of independent control over 
the economic affairs of the nation. 

The context of this statement is at once international 'd addresses the
area of economic activity. The implication of the statement Is that, at
the moment of writing, the nation had less than the desired level of nationai independence. The same staterment is a signal to v-,tternal bodies
that the nation Intends to shift Its policy to achieve Its desired end ofeconomic independence. It also invites aresponse fro-n thebo external
bodies with respect to this intention 
 This will then be used to zhape a more detailed rot -,ulation, of plan a'ms" 

To establish and strengthen the institutions and Instruments necessary to a modern ad independent government for the effective guidance and con;r.,A f the economy 
This signal is. In turn. amplitlet;o, t latc declaration of ot,wtives 

To continue the diversifi,,atiot of external economic rela.tions, boli In trade and ' aid 
All thrve statements form i,context for a nitional position, and signalto external agencies a desire to make cthanges in thir systemBoth the context and the signal component, twhen Interpi t provide a mote piecse reiding c I the situation in Swaziland. Nt- hambeen served tl.at the natic., has sh'fted its po);tn. and this shift willhave an eff,,c-..,., relationf with olier nations There is also or assumptlion that th, statemn! will ellvit a response from th, {xternal *#encles which will not prevent realization of the stated Intention to diver
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Wy the bads of trade and aid. If such is the case, the statement will 
stand, or even be elaborated with further difinitlon. (This Is nicuted 
by X In the matrix In Schema 12.1. 

Schema U.1: AMatrix for AryalYinlug Objectives 

Context 

International National sub-Natlonal 

-- DI Iomatte-

Aid donor ,
 
AA uranrce
 

1,C()onfl
mi~nce ' 
Naitional 

-.Valition 

interest L 
Interf ,0
 

Z Admm IlorrauI
' Interest 

Regional 

Competwit ion 

Admtn-Iurvau 
Interest 
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5.2 The Ripple Effect of Interventin 
The matter would t- simplified for the planner if he could assumethat the procras would end with the aztion within 6 particular cell ofthe matrix. All that would then be required would be to establish Itsvalidity and %uggestminor but necessary reformulations. The plannerwould then have an effective objective statement that woukd bp tnok.likely to travel Alas, it Is not so simple.Intervention In the form of X haa ineviltable ripple effects throughthe matrix. T, Is is dem-nstrated by suggested effects X,, X IThese effects are not exclusively sequential and may be compliatedby feedback effect which changes the nature of the initial effectregistered at A, One result may be

X 
)', dhplacing and replacingX, . Atthe national officers responsible for the formulation of economicpolicy may compose a statement which en,'aaors to fit the conditions(or aid assistanet) specified by an aid donor This in turn may prompt areaction at X, ftrn ihe fureign ministry which points out that theeconomic ctatement qualities aspects of their diplomstic.politicalstance Iltv, r the, Aipple effect dc.Aspolitical pit. Iii povw r may 

not end at X, The national
indicate, in turn, that such an econoie policy, (ogc1ler with the diplomatic accommodation, compromises their poslto Anrespect of the national validation policy,with respe I to bloc politics

effect at . 
This in turn will have a purely domestic 

.', 

vith rpet to polihe.al and national party interest, Thiscombination and] seqluerce of ;',vents resultwill in pressures forrewriting policy at %',. and this pto, tu es a new effect Indicated by Y,.The prmessplicated arid will ne',
II' 

,r (ca se. arid ti(,'.at ted q'r t iroe ntera(lions are more comthan thisJ examnple r(emonstrait.s,
 
On Coltring .iny atluation 
 of serv'ce the planner cannot assumetabula ra+'.i witli rer t to %tU(h a m atrix The pla;=;ner attenmpts to formulate an ine;, riot n wl(ch will 'han+r 'ffectiveness cases dire( tion Nftot! planning is Prtac tit 

and in some
 
Ack)ff l974) Intervention
by way of ftwrlbiating new o(jectt e,rc'ults in Inhibitory or enhancingreaction& in other -caa s of the inatrix These itnturn result An what tosome planncr %itfpe ar to be Arralioral dec isions and actiont, tlhot4 6,,
fact the rationalt (f pollti 
 may I,(, informed by wider and more ci;mprehensie factor s t hn p/aiinlng throry presently assuirnerPlanning theor) brat !hrretitian tund to focus upon partictular cellswithin the inlt ix rather than add esing the interait ti'e features of anJW!crvention I h i ino1 rt ('l'.Iedby tti use of large models, whichvlidoln hat.e the callpam ity or flexibility to handle the dynamics of interatlion Intripretatlot of intirlactions in the absence of sdequatetechniques %ill (tit itte I, tie a pli oduct (f the planner's street wisdom.Technique may never hai.' the ca'a ity to h~ndle the wave on wave ofInteractive effect Propagitted inatl open societyInteraction nred not apPtar In as gross a form as the matrix in. 

http:polihe.al
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dicates. The matrix may be refined, using statekints of objectives 
within very specific areas, as demonstrated In Schema 12.2 below. 

Schema 12.2: Deiailed Sectionof Matrix forAnl.YzingObjectves 

National Economic 

Industry Agriculture Conmerce jducation 

This schema is an enlargement of the cross-hatched Schema 12.1 
cell. which is the economic component from the national area, cross
tabulated with the sub-national consolidated component. It is used to 
suggest the refinement of detail that may operate as a result of a deci
sion to intervene in the sociopolitical orginization of the nation. 
Refinement can be cart iedt t :,,2 t where It serves as actual 
technical ,aid to the planner, although that is not the purpose of this 
paper. Fnr example, take this refinement to one further level by amnpli
fying the cross-hatched cell of Schema 12 2. 

These successive refinementx should call attention to problems often 
concealed in labels such an objertlves and means There are fw objec
tives that are free-floating and totally novel; all are embedded In a 
social and time context. Ilstory will interact with present intention to 
shape a current statement on the best means to survive while pursuing 
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the principle of prudence. Not promised is prudence realized without
cost, nor an errorless future,

Past development objectives were not to pollute the world, but pollution came as part of the price for increased material benefit. The unforeseen end, pollution, now becomes an active principle, a principiamedia in fact, for future objectives (Henderson 1970); and pursuit of apollution-free future may ambush man again. '. assumption of an errorless future, the millennium, pre-supposes the absence of indlvidual
volition and assumes that it Is replace by a single, commonly sharedand accepted will. This happy occurrence would obviate the need toplan, not to mention the need to exercise free will. It is the informingprinciple of those who assume that the planner should be the director
in society and the rest of the people mere followcrs.

Organizing matrices serve the planner at two levels; thepedagogical and the practical. At the pedagogical level the tablesdivert the planner from the exclusively technical considerations in theformulation of objectives, and remind him that objectives are informed by other, more influential factors. Planners may persist in arguingthe primacy of the technical, but individuals will not accept the purityof theory, not through ignorance but because of existential knowledgeof planning. These people will act with knowledge of the complex andmessy intert-rtive effects suggested by the schemas. Planning isnothing more thain one instrument in the service of democracy.The matrix of objectives also focuses attention on examination ofantecedentf, ma the society which might limit freedom in the formula.
tion of a plain settlement 
 To ncAlect this will miniml7e the possibility
of implementation of an acc,,pted plan stat ment. Too often, in thestatements of objectives, the realistic setting hIm been either 
restricted or ignored.

In the context of educational planning, let us address this at three
levels: first, the responsibility of the educational system to the child;
secondly, the responsiblllity to the Immediate local community;

lastly, the response l,)the needs and aspirations of the nation Mot 

and
toexamine the implical Ions of all three levels Is to build into the plan inevi~able bottlenecks that will ensure failure to acehi eve implemerstation. Approaches sic,'lias lransactional I'lanning address the problemwith the term of iemote Envionment (W(hapter 16) There is no suchentity iiqrvmoteen viron ient All faclois are, in fact, quite close, andactively influencing andl shaping Ihe range of options open to the plan

ner and his ('leilt 

5,3 The J'raeticil 'a'.sA of[I'Iatrtrtng 

At the practicaI level the planner itppr wii es the task along these lines: 

- Examinstion arid analyi,4 of antecd-ents binding or directing 
the policy makevr 
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- Delineation of the implications of the contemporary setting for 
the formulation of planning objectives pursuant to social 
change.
 

- Gauging the interactive consequences of the formulation of ob
jectives across the various domains and authority levels of the 
society. 

- Refinement of the most effective point of Intervention for ensur
ing the probability of implementation, and prei-intation of this 
to the client. 

- Clarification of the costs of achieving the formulated object hvc., 
i.e. what will be the consequent active principles that euch a 
course of action wVlI bring irto being? 

orae planners have to concefrate on the third item above, to the 
necglect of all others. They fzus on the analy~is shown in Schema 12.3 

Schema 123 Further Refinemenft of Matri, firAnalyzing Objectives 

Uiducalion 

Elementary Secondary Technical Tertiary 

I 

*I 
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and Ignore the antecedent conditions and Interactions that are shownin Schemas 12.1 and 12.2. This limited analysis may appeal to plannersbecause It calls only for the application of familiar quantitative techni.ques. The demonstrated fact that these techniques are far from sufficient for addressing the complexity of a society involved in deliberatesocial change has not been generally admitted among planners. Objectives in planning are neither mere technical expressions of capabilitynor exhaustive descriptions of social pitentialities; they can always beformulated from alternative perspectives and with techniques thatcontribute more information (Hudson 1979), 

5.4 Objectives. Their Mode ofExpression
While prior sections of this paper have focused attention on the pro-Less of formulating objectives and on the planner's role iii the process,it is essential that practical ilstruments be constructed to facilitate expression of objectives

typologles and 
There have been various attemptiji to developsystematic statementsdevelopment of goals for edu'cationTypologies of the goals and effects of eduation havebeen discu,,sed in the last section of Chapter 2 Bloom (1906) developeda taxonomy of instructional objectives for cognitive learningand Smith (1974) developd inkeles 

and 

a typology arid scale of moderniation andsocial development; Adelman and Morris (1967) developed a typologyof Indictors of economic and social development; and Textor (1963)deve'oped an exhaustive taxonomy of political and r')clal goals and indicators The approach proposed below attemptsframe vork to pernit the to develop aplanner to address systematically thevarious levels of fictivity referred to earlier 

Schema 12 4 lio,A ' uik Aworfating Objeti.ves 

\('rter a 
I'r ffrIIntt. Standard 

. .. . 
('ond.!tlona 

O b je (cHi v i . 
Termirnal 

PoltialII ) 

En abi III 
(HIurea ur( at 
FunctIolial 
(lProfesshimial 

*.40schema will be clarified using educational concepts, tut it isnotIAMited to this application 
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Criteria means the manifest behavior exlpected, and assesed ac.cording to spccified level of competency under specified condi.tion&. 
Performance: 
Description of the behavior required, 
Standard: 
The level of competency specified and demanded. 
Conditions: 
A descrJip'ion of the environmental circumstances within whichthe performance is judged. (Note similarity to Mager 1962). 

These criteria are suggested in order to avoid the ,endency to restrictcriteria to statements of performance. The inclusion of conditions attempts to focus attention on the fnct that the criteria for judging orevaluating objectives only has meaning In the context of the circumstances of the action. The conditions defined must be a reasonablereflection of the reality of the contemporary society and its aspirations. Thus, conditions cannot be limited by present reality. 

5.5 FurtherRefinerent ofCriteria:Leve'ls 
There could be further refinement of the performance criterion bysubdividing them into intellectual, Practical, and affective domains.There are a variety of systems and taxonomies for this (lloom 1961;Krathwhol 1964)

Objectives of the matrix may be stated at three levels.
 

TerminaiLevel. These are the global political statements of na
tional objectives

EnabllngLevel. Thlin is the specified bureaucratic and organiza
tion structure need'(d to link the terminal objec
tives to the functional

Functional Le vel These are the derailed objectives that Indlividuals and groups are expected to achieve Inorder to ,'ealize the terminal objective
hifougholit (fie society 

The levels of obj'ctilves are subject to certain restraining and deflnitional rules The dlirection if these objective statements, fromminal to functional, Is Important. ter-A society which attempts to definethe enabling or functional levels wlthout leference to the terminal hasno ultimate criterion for judging (he acceptablillty of objectives. Wewill return to this point later, 
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The three levels of objectives are in keeping with the complexity ofsociety and the conviction that evahatory jddgments must ocliur
through a political process which articulates terminal objectives.
Bureaucracies do not Putomatically adjust and resuond to political
control. Terminal and fuctional objectives cannot be 1fc4n'nulated In
isolation from enabling objectives. (DeHasse 1979).

The weakness of the framework is that I becomes more difficuit to
apply as planning moves from the termlaal leve, to the functional levelIn a developing country. Consider an example in the field of education.
Objectives for lessons are spelled out in considerable detail These
have been abstracted from the general aims of an academic fieldwhich has been refined from the general curriculum objectives. At
tainment of learning objectives becomes increasingly difficult to 
assess as we move from classroom to school, to education system, andattempt to relate the attainment of an individual learner to a system's
goal. In turn, if we consider the system's original pattern, it is difficult
to reconcile this with the political objectives that are assumed to guide
everything else. This doe& not deny the existence of poltioal objectives, but draws attention to the fact that they have been so long
embedded in the system that they have not been subjected to recent ex
amination. Education systems can then become irrelevant to larkersociol purposes (Picker 1D79) l)ealing with terminal objectives isoften such a confusing acti ity that many planning exercises assess 
outcome, only at the functional level low levels of attainment of 
general goals are the result 

6.0 The l"o imel,iton and Interpretailonof National Goal', Restric
tionsand Litnititlons ('onfronting the Planner 

Hamilton in The l,'tde', .lnst (1942) presents one, way in which the pur
suit of the ends of 'oc ey c an be,both activated and evaluate'l 

Every poA(,r %c'',(led in a government Is in its naturesovereign aod includes by force of the term, the right toemploy all the nu'ans re uisite to the attainments of theends of ..uich power If ,he end be clearly comprehendedwithin tiny specified powers, and the measures have any obvioi'et relatlons to the end, and it i%not forbidden by any par
ticular provision of the constilt.t Ion, it may be safely deem
ed to come within the0copa%of the natlonal authority 

Hamilton hIghlights the tension belh4een the ( Olnprehension of the
ends of society and tl h day to-day governing of society lHe Indicates
that the conteiporary Issue Is subject to evaluation by reference to thespecified end, as It is expresied within the constitution of the coaintry.

From flamilton's slatement three basie rules may be absttacted.
First, in any society there is a sct of overarchIng prinrcplo, which
endeavor 11)express the society's purpose and intention, In mtny coun
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tries these are embodied in the constitution. Second, the subaequent 
actions of government must be compatible with these general 
statements of principlo. Third, all actions are consequent to the provi
sions of the constitutional principles and, should a novel situation 
arise, it must be initially handled by a mechanism which reformulates 
the guiding itatements of principle. 

6.1 A Frameworkof Prinrpilesand Ends 

These three rules frame the role of the planner in any society, is in 
Schema 12.5, which sketchus a framework for analysis of the planner's 
role (the designation of enlds as either action or product was used 
earlier in this paper). 

Schema 12.5 

ENDS 

Action Product 

12 

A. 1 3 4 

Principles are tiose guiding statements which any society assumes 
to be Itio soctal and cultural underpinnings. The definitional principles 
are those itatementio ,mbeddod in the costitution wlilnh both limit 
and permit expanxiwi of the aspirations and goals of tn, b)oiety. Ail 
societies have definl;ttionl Irinciples, but not always in written form, 
as in the United Kingdom. The dirertlv prlncikes are those 
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statements embedded In the constitution which are legally 4eflned as 
mandatory and apply to the government of the day. These principles 
permit the various agencies of the government to function, but 
simultaneously restrict the extent of such activity. 

Any planner, whether a citizen or a foreignet, has his role bounded 
N' the directive level principlri. The directive is limited to the current 
gWernment, and the planner is linked to the agency delegated by 
government. If the planner elects to work within such an agewy, he is 
then restricted by the authority delegated to him through the agency of 
the government. The effect of this investiture of function in tIe planner 
contains a restriction of nis power, in that he mrest operate within the 
delegated authority of the appointing agency. A case could never arise 
where the planner was delegated authority from the definitional level. 
Such authority can only be delegated :x.cause of political legitimacy 
rather than experlise

With respect to the definitional principles, however, the planner has 
more restricted rights than the ordinary citizen While the ordinary 
citizen can be considered to have the right to question and hope to 
change the definitional principles of the society, the planner, as an 
agent of yovernment, must accept the p'inciples and work to realize 
them. In his official capacity he has no right to question the fundarren
tal principles ol the society. h;s is restrained by the definItional prr
ciples from such activity Any attempt to act outside of these restric
tions involves the planner in a de facto repudiation of the same pri
ciples which demand his loyally and observance Such an act is a 
revolutionary gesture which cannot be accommodated within the 
defined role of the planner This, rule holds for planners, whether C',aey 
are nationals or not In effect, this means that the planners's role ii 
defined Aholly at the level of cclls 3 or 4 in Schema 12 5 lie does not 
work at a definit nal level 

6 2 The ;uidn Ihul fm i'Iann,,. 

Froin the above follows the rule that the planner Islimited to the for
mulation of uhsidiary objectives for society, he cannot assume the 
right to formulate teleological obje ive%, because such action could 
not be reconctied %ith his role and agency within government, A lan
ner empowered to Iranscend the restriction of the formulation of 
secondary obje( tivi.s is in a posit ion to usurp political porter, and usur
pation conti adicts the political piocess whic h this chapter aslsumes to 
be the only siabhle climate for social change through planning This 
power to formulate secondary objectives is itself retricted by the 
rules of prlirity and ronsistency Any secondary objective must be 
subject to th prior ul)eriorily of the d,,finitionl statements of society 
and must he (oniotnt with these staltemernta Contistency Is 
demonstrated when the planner traces the derivation of definitional 
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statements.
 

The difficulty of this position in contemporary politics is that onlyplanners can read and interpret planning statements, and so the rulecan be transgressed through lack of Informed polltical criticism. It isthe responsibility of the political representative3 and the legalauthorities to ensure that such actions do not take place. (It is worthnoting here that when a political party achieves power with.n a societywith representative government, the party coming to power is lmitedby the prior definition3l statements, and If it denies the, statements Itbecomes arevolutionary governmant).As to the order of priority in Schema 12.3. one rule will always cbtain: The definitional principles have primacy over the directional.(Whether product has primacy over action ends is the crux of party
political action). 

7.0 Application to Third R orld GoalStatements: Saudi Arabia 
The situation in the Third World may be illustrated by examiningthree statements of national goals drawn from Saudi Arabia, Papua,
New Guinea, and Swaziland. These 
were not selected for their particular merit but simply because they wre available to the writer.These statements will be considered in the light of the model presentedin Schema 12.5. The first of these is that of Saudi Arabia (previously

shown in the Appendix of Chapter 3). 

7.1 Saud!ArablanPlan Goals 

De velopmnt Goalsof SaudiArabia 

Planning impliers the efficient use of a country's resources in accordance with certain rationally-determined priorities for the attainment of nationally.chersh d goals. Since goals are culturally. hIL.;ric.lly an(d politically oriented, a country', development
plan essentially reflects its fundamental values and principles.
 

1. Maintain the re;igious and moral values of Islam.2. Assure the defense and inte rnal security of the Kingdom.
3. Maintain a high ofrate economic growth by developingeconomic resources, maxinizing earnings from oil over thelong term, and conserving lepheta ble resourcew
4. Reduce economic dependience on export of crude oil,
5. Develop human resources by education, training and raising

atand Ards of health
S. Increase the well-Iing of all groups within the Ioity and 
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foter social stability under circumstances of rapid socialchange. 
7. 	 Develop the physical infrastructure to support achievement 

of the above gotls. 

The first objective above Is an example of the type of statement whichfits cell I in Schema 12.5. This informs the planner of the principles andvalues which must inform his plans. His statement of secondary objectives must not contradict the tenets of Islam. In Saudi Arabia this is thefundamental principle and the basis o eva! ;ation. Objective two ovcuples cell 2 of Schema 12.5. The defhgdonal products have to bemonarchical institutions and must ncl 4_viate from this objective. Theother objectives listed all lie within the level of directive statements.Three through six are 	all within the domain of cell 3 in Schema 12.5.They do not posit any product outcome but may be assumed to beestablishing a climate oi action within the society.

Only objective 
seven lis in the realm of product outcome. It is important for the planner to reconcile product outcomes with definitionalends and principles. In this plan the connection between product andprinciple is established through a statement that interest-free loanswill be given for housing and basic needs. Such a statement, rejectingthe 	taking of interest, makes the product outcomes of development

consistent with Qu'ranlc principles.All in all, the development goals of the Kingd )mof Saudi Arabia are
consistent with the structure of Schema 12 5 and serve to demonstrate
the model The planner entering this society will have a vrry clear notion of his task, 
 and 	the Saudis will have a clearer notion of howevaluate and decide on 	
to

the planner's proposals This clarity derivesfrom the fact that the definitional level is established and expressed in
 
goal statements
 

A Second .Sl ofNationnl Goniv. latpan. Ne.ws Guinea 
The national goals of Papta New Guinea arct dis(in.tly differentfrom those of Saudi Arabia In the 'apta New (,uinea case, all goalstatements are limited to the directional vel The statements arelocated in the directional level of Schema 12 5'on the assumption thatnothing presently exi st The list leaves the impresiion that all will beachieved a the result of contempora ry govern i nt tictIons If oneasks the quetltion "For what"t 1fter each (f these, thele is no definitional answer In th. Saudi plan the anr-wer Is exl)icit ---for Islam and 

the Kingdom
A possible case might argue for classifying five as a definitionallevel objective, but there is nothing in the body of the text to indicatethat there is a generally accepted definition of Papua New Guinean 

ways. 
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NationalGoals and DireciivePrfne ',s 10f PBpua Now Guities 

1. Integrali'fumanDevelopment
We declare our first oa' to b,for every person to bedynamically Involved In the process ol freeing himself orherself from every form c -Iia tion or oppression sothat each man or woman will have he opprtuity todevelop as a whole person Inrelationship wit nothers. 

2. EqualityandParticipation
We declare our second goal to be for all citizens to havean equal opportunity to participat:e in, and benefit from,the development of ouri country. 

3. National Sovereignty and Self-Rel,'nceWe declare our third goal ta be for Paptia New Guinea tobe politically and economically independent, and Jureconomy baa;,ally self-reliant 

4. Natural Resour'.sand Environment
We declare otr forth goal to be for apua New Guinea'snatural resourcei and environment to he conserved andused for the collective benefit for us all, and be replenish.ed for the benefit of fut ure generallors 

5. Papu. New Guinean Ways
We declare ow fifth goal to be to aithieve developmentprimarily through the use of I'apua New (uinean formsof social, political and economic organi/ationq 

These statements, ho~e'er, (1ooffer %('mtbetween product and action endi 
bafli for distinguishingat the direclonal rrin(lp. leve , ob-Jectives dealing with national sovereignty and s,;f reliance, togetherwith natural resources and environment, may Ix alluding to productends. The olher statements attempt to a(ild-es% Ih,a."tion ecnds of society, and to establish the action-informing priniples at the Ievel ofgovernment.

The dian er entering the situation of I'a lu. New (Guina will find littie basic guidance in these sC atenients The pIla natr call do little butfollow the ad hoc shifts of the governnlt,
explicated Ins in rornng ;prirciple isthis list of Statellllts 

no 
The Ibsell', of SUstatements pernil's tl.e planner to fish around for effet 

I d.filitloil)l 
nothing to guide s( bit ther'. Ish an expedition Nu inalter what secondary olJeclives are formulated hi suich a Fitoatloi, Iher1.ithem against, other Ihan 

iothing to nensure
i passing wh.;Itnday. This of thi. governm.rt of thewhinscallity will he etagjrergitc'dltatementra of the poals inalnly sddrv so tho a(t'til 

by the fart ihit the 
erids of the directivedomain. 

http:governm.rt


277 Gols & Natlonal Au 

The GoalStatementsofSwamiland 

The G(a I Statementof Swaziland 
The policies and piogrammes enunciated in the present

Plan are guided by two troad purposes: first, to promote

the wide-spread participatikr., of the Swazi people in
 
development In order to improve tile.r 7,nrwa., !c%-c! nf liv
ing and quality of life; and secondly, to achieve a greattr
 
measure of independent control over the economic affairs
 
of the nation. The policies and programmes to be pursued in
 
fulfillment of these broad purposes have the following

alms: 

(I) to promote Zhe progressive transformation of tradi
tional agriculture from subsistence to semi
commer.Aal and comnyercial farming, both to 
create more opportunities for gainful employment
and to raise kicomes tp the rural areas; 

(ii) 	 to ilcrease employment opportunities as rapidly as
 
possible both through emphasis on rural develop
ment and through measures to expand viage

employment and self-employment in the modern 
sector; 

(iII) 	 to improve the relevance and ui. fulness of educa
tional and training programmes for life and work in 
the risrql areas, among both adults and children; 

(Ov) 	 to educate and train sufficient ntrahcrs of young

people to meet the requirements of an expanding
 
economy for high-level and middle-level manpower

and to realize the highest rate of lot-alizatlon consis
tent with the maintenance of efficiency; 

(v) 	 to establish and strengthen the institutions and in
struments necessary to a modreal and independent
Government for the effective guidance and control 
of the economy; 

(vii 	 to provide bettr housing and health conditions,
particularly th'ough aided self-help housing pro
grammes and improved environmental sanitation, 
or low-income families in both urban and rural 

arers 

(vii) to promote a balanced and equi!able distribution of 
development among the several regions of the 
country. 

(viii) to continue the diversfication of exterjal economic 
relations, both Intrade and in aid. 
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7.4 Goalsin Cross-NationalComparison 

While the Papua New Guinean statermlents of object'ives are esstti

tially limited to the directional level ol the matrix, the objectives of 

Swaziland are even more restricted. It lk difficult to place any of the 

statements outside the directional level product ends cell of the 

matrix. It is possible to argue that item (iii) constitutes an action end 
a non-product end, but this is 

in that it is endeavoring to specify 

stretching matters.
 

'o invites a .lanner to
The official, or policy maker, in Swaziland w 

work could dissent from the planner's diagncaW and prescription only 

on the grounds that the planner's proposals lay outside the boundaries 

described in the intentions. 

No matter vhtr! a planner proposes, there is no defense against it. 

Since all of the ends are product ends, they can be fairly well analyzed 

and defined by the planning techniques available to plarners. Should 

an option is the mo st efficient way to 
the planner state that such 
achieve the end, who can argue against him? Il the client was capable 

of arguing against him, he would have to produce arguments founded 
in planner's pro

upon different principles from those found the 

the alternate principles would be either the a case 
embedded definitional objectives of the client or merely his prejudice.posals. In such 

Guinea and Swaziland planning statements leave 
The Papua New 

the countries with no evaluation principles except efficiency. Educa
in terms of the numbersonly evaluatedtional targets could be 

specified in the plan. If the plan specifies 1000) elementary enrollment 

in fire years and this is not achieved, the plan fails. If it does achieve 

100% enrollment this does not address the definitional intentions of the 

nation and society. The fundamental problem facing the planner and 

his client in these circumstances is that there is no way of establishing 
In the Swaziland case, consideration

the purpose of all of this activity 
may clarify the issue: "To establish and stregthen

of statement (v) 
modern and indepen

the Institutions and instruments necessary to a 
and control of the

for the effective guidancedent Government 

economy."
 

is not ar,.,impanied by dcfinitl4nial principles
Since this statement 

and goals similr to those of the Saudi statement, how is'one to be guid

ed in the selection among many different available models? The in

needed and ticccpted in one state are not 
stitutions and instrument 
necessarily those of another. In Saudi Arabia the institutions and in

struments will be essentially monarchical, but what are they to be in 

Swaziland? These can only result from the personal intentions of the 

government official interacting with the motives of the individual plan

ner. There is nothing to prevent a new government and new planners 

from repeating the same experiment. Ideology would be ad hoc, and 

this is the one and only principle Informing all choices of objectives. 



Goals&NationalPurpos 279 

8.1 The Consequencesof a Lack ofDefinitionalGoals 

The consequences of listing merely directional statements are nottrivial. If all objectives oi the society are merely directional andlimited to product ends, the planner becomes a critical component inthe political life of the nation. The only principles that can guide thepolitical process of resource allocation are principles of efficiencyderived from the best available planning techniques. In this case theplanner faces no restrictions. If the planer has no definitional principles restricting him, hb will guide his decision by his own definitionalprinciples. A planner from the United States would fill the vacuumwith his transported values. A planner from another nation and societywould do likewise. This would not be a conscious decision that could be
crudely termed neocolonialism, or otherany simple label, butsomeone's morality will always guide action. It does not matter whichversion of morality takes over. When this happens in circumstances
such as Papua New Guinea and Swaziland, the planner is in actual fact 
a political force and not a technical assistant. In light of the restrictions in earlier sections of this paper, thia is not acceptable as plan
ning.

Tihe questioi: Pan be asked what the planner should do in these circumstances. One argument would be that he should not participate butshould center his action on clarifying the need for his client to formulate the definitional statements. However, this is not a function
which the planner is any more trained to do than any other person. Histask is restricted to drawing attention to a deficiency, and this is obviously not practical. Another option open to the planner in such circumstances is to assume that he is working within unstated definitional principles and ends, and that these are compatible with his own.This is not pure fiction if one bears in mind the implications of thespecialization of labor. To be selected by the client is a tacit approval
of the values which are assumed to be shared with the planner. Whilethe society may not have formulated an organic law, its existentialmode of acting may be sufficient to imply an espoused notion of such a
 
law.
 

There are planners and writers who will not be bothered by the lackof directional and definitional statements, and will even assume that itis a good thing. Those who hold this position are ruled by a notion ofplanning which contradicts the caveats of this paper. Such people
would consider such circumstances to be a heaven-sent opportunity forthe planner to act at the political level and to assume the right to directsociety to his perceived Grand Ends (Bowles 1979). This leads thediscussion back to the notion of the planner as a controller and ranager of society, with the right to Impose conformity. There are nogrounds for any planner to make this assumption. It is a denial of the 
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free exercise of human volition. It does not matter whether the planner 
is visiting or local. Both are bound and restricted by the earlier 
statements of the chapter. 

It is important to consider the implication of exclusively directional 
objectives for a nation. If these are the only category of objectives to 
be formulated, then the society must assume responsibility for his own 
circumstances. This is the essential warning embedded in the 
moralistic writings of critics of development (Goulet 1971). The selec
tion of directional level objectives alone, and the absence of defini
tional principles and ends, will result in the imposition of the defini
tional principles and objectives of others. It does not matter what 
aspect of development or planning is under consideration this basic 
rule will always obtain. At the risk of crudity it may be expressed as 
"either you take the choice or the choice takes you." The apparent 
failure to make choices is of itself a choice. 

The society that does not make its definitional statements explicit, or 
have them incorporated in a shared notion of the organic law of socie
ty, leaves itself open to domination by planners using efficiency techni
ques. This is the principal problem facing Third World countries. 
While they are assumed to be planning by merely listing general objec
tives and goals, as those typified in the examples of Swaziland and 
Papua New Guinea, the planning does not move beyond the mere pro
duct level or directional level. Directional level objectives can have no 
meaning in the absence of definitional principles. Planning in such cir
cumstances is little more than managing and controlling nations to 
ends defined by personal prejudice or opinion. 

8.2 Planning: A Basis in DefinitionalPrinciplesor a Sterile Exer
cise? 

A planner working in such a milieu offers no service beyond the 
technical. This technical service will be essentially descriptive an, 
will leave the question of implementation In the air. This may account 
for the gap between planning and implementation persistently ex
perienced in the last two decades. This cannot be simply a failure of 
techniques, as is sometimes posited (Caiden and Wildavsky 1974). 
Planning, particularly at the political-administrative level cannot be 
achieved by mere technique; it must be informed by the explicit state
ment or the general acceptance of definitional principles and ends. 
Planning that does not go deeper than the directional level, with a pro
duct priority, can never resolve the tension between stability and 
change in the society. The planner is always faced with the task of 
eliciting deeper levels of principle and ends In any society. Only by 
achieving this can he hope to give real service to his client, and only in 
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reference to these principles can the clif.ut hope to judge the merits of 
the planner's proposals. 





CHAPTER 13 

Beneficiary Participationin
 
Rural Education Programs:
 
PlanningIssues
 

JOHN BEARDSLEY 

1.0 The Problem 
Planners have become increasingly co'Icerned with the problem ofencouraging the participation of rural poor people in their owndevelopment. For those engaged in planning education within the cantext of developing countries, the theme of participation in socialdevelopment enterprises has brought both excitement and frastrtlor,.The advocates of participatory plaaning, who fault rational plannirngfor its failure to accommodate and encourage the participation ofbeneficiaries, have made their point with their critique. Clearly, theprospects of implementation are surer when the presumedbeneficiaries are engaged and active. The United States Agency for International Development considers participation of the poor majorityin development efforts which affect them essential to the svccess of alldevelopment programs. The 1973 Foreign Assistancr,, Act is very explicit about the need t, involve intended ben,iciaries i planning andimplementation of projects, as well as in the .,w of G'evelopent.In 1975, a number of United States privte , ;untary or.izationscited "local participation" as one of the mot ertical iss-les facingtheir programs over the next several decades. These organizationsagreed that their programs should be juditd by criteria which reflectthe importance of having the local groups participate fully and increasirgly throughout the implementa;l,.i of the oro r'am, both indecision making and in contributions of in t, rils, cash ind personnel(Sommer 1977) The problem ii how to bring this fbout, withoutdestroying initiative ard participation by the very pul suit of it. flowcan participation be accomplished through intervention? Is the verynotion a ( ntradiction? l1r,w can participation be defined and observed? flow is It possible to know when participation exists? When participation is increasing, And when participation is attributable to oneform of intvrvention rather than another" flow then to plan for it? Thischapter does not answer all these questions or atempt to. It triesmainly to define and describe participation in rural development pe'o
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grams, to relate participation to different characteristics of the pro
ject setting, goals, programs, and processes. It traces implications 
for planning. It does not offer a pat solution. 

1.1 Importanceof Participationin Development 

A participatory approach to planning and implementation is con
sidered important for two reasons which are by no means mutually ex
clusive. The first is normative. Participation in the development pro
cess is a good and necessary end because all people have the in
alienable right to influence (if not control) events which affect their 
lives. In this sense the development process is understood as "the 
creating of conditions in which all societies, particularly those at pre
sent oppressed and marg'nalized, can identify their own needs, 
mobilize their own resources and shape their own 'uture on their own 
terms" (Traitler 1976 p. 2).

The second reason participation is considered important is for the 
other benefits associated witP it. Elliot Morss (1977) attributes much of 
the failure of many projects to the lack of meaningful participation on 
the part of the intended beneficiaries. The failure is revealed when the 
benefits of many projects fail to endure and grow after the support of 
outside donors ends (Morss 1977). The landscape, Morss points out, is 
strewn with unmaintained wells and water pumps, moribund poultry 
projects and "new literates" once again lapsed into illiteracy. Such 
failures, he argues, point to the need for mechanisms through which 
local people an influence project decisions, mobilize their own 
:sources, and contribute directly to the evolution and growth of a pro

ject. 
People's participation in development, of course, is neither a new 

concept -- r a new concern. Participation has been a goal of communi
ty developmi,.. ;-ograms ever since such prog, arns have been a com
ponent part of national development (Traitler 1976). The new rhetoric 
of those who call for rural develcpment participation is similar to the 
old gospel of community development advocates. Both emphasize self
help and the creation of self-reliant, democratic village communities. 
The importance of creating structures to mobilize resources and en
sure continuity of community contribution has long been recognized, 

1.2 Early Failures and lR cent Criticisms 

What is new is the realization that previoup community development 
and animation rurale efforts were, for the most part, shams. In fact, 
the community development movement seems to have died over 15 
years ago. In 1963, for example, AID abolishtd its Commur.ity 
Development Division in Washington and subsumed its activities 
under agriculture or rural development activities (Uphoff 1979). Dur
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ing the decade previous to 1963, over $50 million had been channeled 
through this division to over 30 countries.

The official death of the movement did not occur without goodreason. The applied forms which community development took In many countries had been severely criticized (Uphoff 1979). Twocriticisms seem particularly relevant to the present-day preoccupation with rural development participation. First, community development efforts bet on the strong. Outside sponsors tended "to workthrough local leaders, 'influentials,' through the better-off farmerswho were 'responsive' and who were often more representatives for thevillage elite than for the poor peasants who supposedly were the subject of c-mmunity development efforts" (Ti tdtler 1976 p. 4). The resultof betting on the strong was the same passive fLlfullment of newly imposed community obligations that had characterized compliance withtraditional duties A study of peasant life in L.atin America pointed out: 

The distrust and passive resistence of peasants towardsdevelopment efforts is not an inherent characleristic of peqsant societies, but a reaction to the fact that most development efforts are to the benArfit of those who are already better off, while th? peasants continue to live under a systemwhich has been characterized as the 'culture of repression'or 'internal colonialism.' On the other hand, peasants arequite able and willing to partivipale enthusiastically in prograimmes or movements that are clearly designed to solvetheir grievances and to benefit them instead of those who are already better off (lluier 1971 p 05j 

A second criticism of community dev!opment program., Is that theywere essentially efforts to plan for people. They were top-downsystems in which change-agents were essentially agents of a government ministry, and goals and targets were continually set from above.
Participants in a 1973 conference on people's participation in development, which included many community development advocates,
reached the following conclusion 

Community devlopment programis have not been able toinvolve the coi munity in a process of defining together itsneeds ('conscienti/atiorn'), to create a popular movement,to tackle those needs (organiinp,) and to be 'in thenecessary action (planning, implementation, evaluation,
etc.) 'i'rathler 1976 p 2) 

The reason for such failure lies in pai t in how the term "participation"was understood. Pai ticipati(n wa- 1de0 tood in the following sense: 

Community participation was usually undeistood as theparticipation of the local people in a programme introducedby some agency for the development of the community.Th us, the community development approach ib one in whichthe change agent makes a conscious effert to motivate the 
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community to participatein aprogramme which is basedon
the change agencies' understandingof the needs of thecommunity but is planned largelyIn isolationof the com
munity. Neither the change agent who has direct contact 
with the community, nor the community itself, are giventhe primary responsibility for 'Iheir own development. The 
concept of awareness is limited to providing the communitywith information that will satisfy assumed needs. Gener.lly
the inform ation is technical and sectoral: education, health,nutrition, farming practices, etc. Motivation iF, then
understood as getting the people to act on the basis of the in
formation. !n essence, therefore, the community develop
ment approach is aa -pproach for the people rather than of
the people (AD/FAO 1973 P. 17). 

Rural education programs have been criticized in much the same 
terms as community development efforts. A study commissioned by
the World Bank concluded that such programs have failed to make a
dent in the "poverty of rural learning environments" for three majo,
reasons: (1) lack of integration; (2) widening of the gap betweeri rich 
and poor; and (3) overcentralizati,)n (Coombs 1974). The study stress
ed the obvious point that education ,s a necessary and often highly pro
ductive element of rural development when it combines with other 
essential factors; but all by itself it can neither create nor asc!crate 
development (Coombs 1974). A farmer training program, for example,
is vastly more productive when it is linked o ofhcr local 4-upport ser
vices (e.g., credit, supplies, marketing) 

Coombs (1974) and Morss (1977) find that rural educali(n programs
have disproportionately benefited those who are relatively better off,
while neglecting the more disadvantaged.

A third theme of the Coornbs (1974) study focused on the importance
of decentralizing rural educational prograws so that they can be 
adapted to the needs and conditions of each community and thus
"unleash the enormous latent resources, human energies and en
thusiasm that are the absolute essentials for effective rural develop
ment" (Coombs 1974 ) 237) The same authors in a subsequent study
noted that this goal is not necessarily achieved through decentraliza
tion. Acase history of the langladesh Rural Advancement Committee 
(BRAC) highlights the early failings of its educational component
(Ahm d 1977) BRAC was started in 1972 as an emergency relief 
measure. It was strictly a home-grown and locally staffed and manag
ed program. The program consited of a range of activities, including
functional education, health and nutrition, family planning and 
agricultural development. 

Illiteracy was seen as a major problem by the early organizers of 
BRAC. A literacy drive begun in the early days planned to train 300 
local men and women as teachers to work in 255 centers In 200 villages.
The campaign was conventional; It concentrated on skills of reading
and writing, used a classroom setting with traditional didactic techni
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ques, and tried to introduce topics of interest in rural areas. Initial enthusiasm was high; over 5,000 villages enrolled. Interest, however,waned rapidly. Only 5% of those enrolled completed the s:Lx-month course.
 
The author of the case stated:
 

A combination of factors contributed to the failure of Ithiseducaitional effort. An unusually high level of flood innot only dam aped ,973many of the centersunusab e but and made them,aso caused extra economic hardship topeople of the thearea.assumption BRAC launched the campaign on thethat there was highliterac level of demand forand all that was needed 
a 

portunity was to provide the opto attend literacy classes. Vevl little attentionwas tiven to appropriate teaching techtques for adults,and ie lessons were prepared on the baSIs of preconceivedotions of what was good for the learnp, s. The most seriousproblem was that the learners soon eiscovered that the acqulsition of literacy skills required considerable effort andme; yet these skills and therelevance reading lessor.s bore littleto the immediate and burning problems of theirlife. Customers for the literacy courses, therefore, declinedsharply (Ahmed 1977 p 10). 
Advocates of greater beneficiary participation in rural education attribute much of the failure of programs to the fact thAt "extensionism"rules, at the expense of education at all levels o! the program. Thecomparison which Freire makes between extenion and communica

tion is Important: 

...
the basic objective of the extensionist working on extension, in establishing permanent rclationshii, with thepeasants, is to try to change their "knowledge'their action (related toon reality) for other knowledge. This otherknowledge is that of the extenslonist There is in the con.cept of extension an unquestionable mechanistiction, inasmuch connotaas the term implie,transferring, of handing 
;,n action of takin ofover and o dv'posilng somettingIn something However, knowledge is not extended fromthe man who considers that he knows to those consider theydo not know, knowledge is built up on the relations betweenman and the world, relatlon of transformationPerfects itself in the critical Irobhlemetizatio and 

ons. of these rela. the effort required. therefoie, is not one of extension but conscientiwation (W'r(lr, 1971 I) 11;) 
The challenge to planners of rural educatien programs, thei efoi e, isto help the crealin of conditions that invilte and encourage greaterbeneficiary participation so that el ucation, as it Is defined by Freire,has a chance to thrive The chalic(nge Is not to over-plan. The recentliterature on rural (levelopmetnt participation provides usefulguidelines for developing conceptual toos toalso provides some meet this chiallenge. Itencouragerment to those who seek greater 
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beneficiary participation in the development process. The scope of theencouragement, however, is narrow; and it is difficult to feel completely confident that rural education programs will escape the legacy
of merely preten~ing to foster participation. 

2.1 Specifying the Meaningof Participation 
In order to encourage beneficiary participation, project plannersmust first specify what is meant by the term, and then decide what theappropriate and feasible levels of participation are in particular circumstances. The process of deciding what is meant by meanlngial participation in individual eases is very complex. In the final analysis theonly valid judges may be the beneficiaries. The process of definingparticipation in the abstract, is not difficult. (The following section

draws on Morss, Uphoff, and IAF 19?77).
The 1973 Foreign Assistance Act suggested that participation can beidentified under four headings* (1) decision making; (2) implementa

tion; (3) benefits (and external diseconomies); and (4) evaluation.This basic scheme can be elaborated upon considerably.
The Rural Development Committee at Cornell has attempted to bemost specific. Their framework for analyzing project participation ispresented in Figure 13 1. Decision-making is broken down into threetypes: (1) Initial; (2) ongoing; and (3) operational. Initial decisions 

are elaborated in the following way: 
(1) Where Decisions: Decisions on the locationof specificproject activities or sub-project uiits. These decisions aremost crucial in projects involvirg construction such asschools and health clinics. But the) may affect the locationof services where establishing certain centers is involved.(2) How Decisions. )ecisions on the ways and meansof pro-Ject Implementation. These Include (a) strategy - thespecific approaches to be taken to meet the project's goalsand to help resolve the problem that led to the form:lIationof the proj ect; (b) financing- whether the project shall befinanced in whole or in part with local resources, and if so,whether in cash, in labor or in material cont~ibutions; (c)staffing - whether personnel shall be drawn in part iromthe community? (3) What decisions. These include, whatwill be the terms of service; to whom shall staff report; (a)standards-- what quality or coverage shall be sought such as all-weather or dry-weather roads, universal enrollment 

or selective enrollment in programs; and (b) enforcement- what sanctions shall be involved to ensure contributionsto or participation in the project, who shall be responsiblefor enforcement, and so on. (4) Who Decisions"Decisions onwho will participate in the other vhascs of the project.Speclflcnlfl, (a) implementation-. 'ro is required or expected to p rform what tasks In carryl-, out the project;b) benefits - wh is eligible for the beisefis which the project in expected to confer; 
 and (c) evaluation - wbn, itanybody, is expected or authorized to make appr.isals ofproject effects and success (Uphoff et al. 1979). 
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On-going decisionscaninclude the f)lloi'trng: 
(1)
a contInuing search for other needs and Priorities thatthe prolect ',light resnord to; (2) an evluan. ior whether aproject shodd cant jnut,or be terrrinated; and (3)ing elaboration of a continu.

activities le structure afid cont en' of establishedsich as" (a) where decisions, (b)and (c) how decisions,who deciscns 
OPerationaldecisionsspecified by the Cornell group are those relatingprimarily to organizational issujes, sueh as decidingservices for project leadership, on the terms ofthe where, when, and frequency ofmeetings and criteria for hiring ,nd firing project personnel. The otherthree kinds of participation

benefits) (i.e., icplomI~entation, evaluation,are straightforward and dcscrdied M sufficient detail in the 
and 

two works citedThere Is nothing novel aout the scheme. its major elementsalready be familiar to mo ' mayproject planners and managersther pont is to stress the One furI-Mce of the distraction between the initial and the other decisoll,, which are miade at different tinies. l)ecislons are linked. At each stage, by definitionwill cut decisions already takendown options in subsequent decisiOnsearly decisions are Consequently,more important than others 
some 

the point in time at which they are made simply by virtue of 
The relative significance of a decision for an intendedcan also be a function of the level at which it is made 

)ens4iclary
Logical Using the All)Franmework Matrix (Illustraite(lferentiate between four project levels 

in Figure 13 2), we can difgoal, purpose, output, and Input. The schem as used in this field by and lyMt, and planne s theheuristic models anid are 
example, ietids disclissed in Volume !1,Chapter 15 For 
be expressed in 

th. go: of a project which trains coop( rafive managers canterms of clhange,s among thetion, namely, I.',n tr iltmate target populaof cooperatives anC their fanimlespose of the project c.i be expr' ,d 
The pur

terms of behavioral changes ofone type or another a , ,,itg t Shei 
inh 

, ll (JfnImedlatetertargeoaion,spective student,% targe il,ljlIep canero-f 
o 

events --
le outPut of the proje't Would be the instructionalpractcaI ex'rciscs, clasroorgrams, etc activities, television- itn profa10, the' delivery systeri which needs to be pr oduced
by the project in order for ( _-pturpose to lie
perdonnei, coulinlodit i 

achit evvd'I0e inputs are, tirtle sh itev'ir the assctlS Oi resourcesutilized
The strongest anrd nost clharly causal linkscourse. are betwe,.n levels, of
tlions which 

those betenIlipt arid output levelsin15 The project condi."'" Iisa sfI'd for the outputrelatively straighifoi ward, to be generated areidentifit le 'Ind co(trollable The link be
tween output and purpose is a goodl deal more uncertai anti unclear,The problem of relating, the characteistics of th,. teaching/learningenvironment to student achievement can plague all education pro. 
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Jecta, Assumptions are always mad:.,, either Implicitly or explicitly; 
and ,ie uncertainty of the educational planner becomes apparent, 
either by his own admission or by subsequent facts. 

The creation of the final link requires assumptions about many 
events over which the planner has absolutely ro control. Obviously, if a 
project goal includes changes among certain farmers, such as a rise In 
income, a host of conditions must be satisf~ed. The skills which an 
educational program can impart to intermediaries who work with the 
farmerb constitute only a very small pcrtion of the important condi
tions. The project environment also incluues a considerable number of 
risks, and they should be as clearly articulated as are the assumptions 
about learning dnd teaching. Fo,"copei'ative members, moreover, the 
only significant training-related decisions might be at the goal and in
put (e.g., who is to be trained) levels. Participation at the other two 
levels is likely to be left to the technocrats to determine. 

Educatic al planners must also deal directly with the qualitative 
dimension, t participation, namely, how effective the participation of 
beneficiar, es is. The Inter-American Foundation distinguisbes be
tween di ,erent formsof participation in the following way: 

(1) Presence: When presence is the form of participation, 
beneficiaries take active roles in only some aspects of a project and 
may be consulted before or during the activity. In some cases: 

- The principal role is that of recipient of services, such as 
technical assistance, training, education, credit, or legal aid. 
- They participate by supplying in-kind labor and may be for
mally or informally consulted on problem identification or im
plementation. 

(2) Representation. When representation is the form of participa
tion, beneficiaries have a mechanism for articulating their needs 
and preferences, and can apply leverage to influence policy. 

- Beneficiaries participate indirectly in major decisions through 
elected representatives 
- They influence problem identification, policy, priorities
operations, selection of Icadership, allocation o resources and 
benefits, and choice of technologies. 

(3) Control (endogenous): The third form of participation is one in 
which beneficiaries exercise direct and effectivt control over pro
jects. 

- Beneficiaries control planning and design of j.roject activities, 
management, determination of policy, alocation of resources, 
technicians, technology, and share risks, profits, and expenses. 
- They participate in major decisions through ownership, total 
or majority membership on key committees, peer arbitration 
grievance procedures and informal communications within the 
group. 

(4) Control (exogenous): The final form of participation is one In 
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which beneficiaries become influential in regional or national policyformulation. This then is the context within which the ultimate aimof rural development efforts are puriued. 
- Beneficiaries exert influenc, over major societal issues affecting them through networks, affinity groups and collectiveprotests (IAF: 1977:87-88). 

The Cornell group offers a scheme in which six levels of empowerment (from no power or influence to extensive power) are cross
classified by kind of participation. This scheme is presented in TablZ13.1. Elements of either frrmework can be used to settle on a commonlanguage with which to make the abstract definitions of participation
more concrete, thereby helping planners and project participants todefine the meaning of participation within their own contexts. We turn now to a brief discussion of project and project-related variables thatmight affect the extent of beneficiary participation in any particular
circumstance. 

3.0 Possible Determinants of Participationin Rural Development
Projects 

At this point we can only speculate as to the factors that affect thequality of participation in any given project. (We assume that what ismeant by better participation is, in part, greater and more direct control by beneficiaries over more of the important project decisions.)While further research is clearly needed, the literature on participa
tion does reveal that some factors are more salient that others. Theliterature also has suggested several ways to categorize them (Uphoff1979). We group those factors which seem particularly relevant to
rural education programs into three categories:

Projectattributesandproject-participantattributes
 
Projectcharacteristics
 
Projectmeans aadmechanisms
 

3.1 ProjectAttributesandProject-ParticipantAttributes 
There are two project attributes, accountabilityand dependency,

and two project-participant attributes, critical reflection capabilityand sharedvalues (AF 197'1). Chai.ges in any of these participation attributes can affect directly the quality of participation. The attributes can, in turn, be tied to specific project and project relatedcharacteristics and to project mechanisms and procedures. They canthen be used to explain why, for instance, a particular projectcharacteristic (e.g., "area it ensity") might affect the quality of part:cipation In a certain direction. We shall first define tie four projectattributes and then discuss both the sets of characteristics and procedures in terms of how they can affect th, quality of participation in a 
project. 



Table13.1 
DegreesofEmpowerment:by Kind ofParticipation 

DECISION-MAKIVG MPLEMENTA TION BENEFITS EVALUATIOCA 

NO P*)%ER OR 
DiFLUENCE 

NOinformnon noopportuntyto 
express views, no %ote 

No control over decision to par-
ticipate or o.er resources for irn-
plementation 

No control over Lenefits' amount 
or distribution, all received 
gratautously 

No right or opportunity to make 
evaluation of project per
formance 

PTENTIAL PO14ER 
POSSIBLEL.YLUE'CE 

Right to be informed prior to 
decision may eKp-ess vlew but 

no right to ads ise 

No control over decision to par-
tlcipate but some over resources 

for implementption 

No control over benefts" amount 
but possibly scme over their 
distribution 

Ambiguous right or pportmwuty 

to express views on project per
fortrance 

0 

C 
SOME .O " ER Fight to be informed prior to 

decision -igl't to adv ise and ex-
pect consideration 

Control over decision to par-
ticipate o, over resources for im-
plementation but not over brth 

Some control over benefits' 
amount or distribut,~n not over 
both 

Recognized right or opportunity 
to express views on project per-
formance 

0 
Z 

MODERATL PovsER Right to be rformed and ad, ise 
coloprtu ily to rodf) or seto 
decision ma) part,cipate in 

Control over decision to par-
ticipate proiding some of the 
resources needed u"irimplemen-

Some control over both amount 
and di.Vribution of bencfits 

Means and right to make some 
evaluatAon aiA tocommwucate it 

t.heauthorities 
decis!on-inaking tation 

SIG VIF. A-%PO4 ER Right to be informed and make 

decisions on prog-amn eiemnts 
subject to higher authorit,'s 
review 

Control over decision to par-

tic-mate providig most of the 
resources needed for implemen-
tation 

Subtantal control over amount 

and distributionof benefits 
Means and right to make serious 
evaluationand kaexpect itwi~llbe 
taken seriounly by the authrtes 

0 

EXTEASP EPOWER Right to be informed and make Control over decision to par Complete control over amount Means and right to take 
decisions ithout any re%,ew ticipate and over all resources 

needed foi implementation 
and distribution of benefits thorough evaluation ano to jje 

pro.ect modified (or terminated, 
if indicated by evaluatios 

Saue Uphotf. Normian (1979 P 106) 
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3.2 ProjectAttributes: 

Accountability refers to the degree to which beneficiaries can hold 
others (usually outsiders on a project) responsible for their actions 
and can get their particular concerns listened to and acted upon. Ac
countability consists of both formal and informal means of allowing' 
beneficiarles to influence the content and direction of an activity with 
resonable expectation of compliance by those in authoritative posi
tions. 

Dependency relationships refer to the dogree to which an activity is 
contigent upon the tolerance or goodwill (,f an individual or group 
whose apathy or hostility could be debilitating or constitute a threat. 
There are at least three categories of dependencies: 

- simple dependency- reliance upon others for goodwill or 
resources that can be withdrawn; 

- critical dependency: reliance upon others for critical access or 
resources that are likely to be withdrawn, 

- personal dependency: reliance upon one key person within the 
organization 

We live in a world full of dependency relationships, and many of 
them are not always bad. Often the reliance upon a central figure, for 
instance, is necessary initially. "Aphased disengagement from him, 
with the benefit of a group maturation process iond needed skills 
trvotifer, is often preferable to instant independenLe" (IAF 1977: p. 
PA's. in most cases, though, the degree of dependency is probably in
versely related to the qualty of participation in a project. 

3.3 Project-ParticipantAttributes 

Critical reflection capability can be defined as the ability on the part 
of a participant group to assess the consequences of past and future ac
tion, to discern tha risk, the meaning, tie costs and the benefits of com
peting problem-solving approaches, and to choose among them. It is 
also related to the participant-' understanding of themselves in a 
larger context - of being protagonists in a region and country. 

Examples of low or negative critical reflection capability are: (1) 
traditional assumptions are left unchallenged; (2) no concern is shown 
for moral support of activities; (3) traditional type of education is 
favored, rather than a foundation which builds awareness of the per
son's relationship to society; and (4) training inapplicable to specific 
needs is accepted. leflection must be strergthened, if more effective 
participatn is sought. (The last section of this paper will diseuss how 

,peop"c is 1.cal reflectioa2 capabilty might be strengthened). 
Shpv'ed values include compatibility of vision, beliefs, and puipose 

wh..,., it Is argued, facilitate coherence and coalescence among pro
ject participants and between beneficiaris and project leadership. 
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Table13.2 
Projectand Project-Related Elements-A 

CHARACTERISTICS 

Project-specific 

area-intensiveness 
(affects shared 
values, number-of-
beneficiaries dimen-
slon, two-way corn-
munication) 

externalstaff 
(affects dependency 
and accountability) 

technologicalpackage
(affects two-way 
corm mu n I c at ion, 
shared values, 
dependency) 


comprehensiveness 
(affects number-of-
beneficiartes dimen-
sion, nature of two-
way communication 
system) 

technological com-
plexity 

(affects dependency) 

r e s o u r c e r e-
quirements 
(affects dependency) 


2roject-environment 

physic al and 
biological

(affects extent and 
scope of activity 
dimension and 
n u m b e r a - o f
beneficiaries dimera-

sion) 

social/eonomlc/cult 
ural 
(affects shared 
values, external 
linkages) 

MEANS& 

MECHANISMS 

Organizationaland 
Administrative 

point of contact 
(affects all at-
tributes) 

-formalcontact 

two-way commi'nica
tion system 
(affects all at-

tributes)
 
-structured 

-built from bottom 
-groupparticipation 
-di ect participation
-fl,'xible 

accountabilitysystem 
(affects all attributes 
and control dimen-
sion) 

- leaders elected and 
changed on basis of 
thtir performance at
 
sub-project level 
- salaries of and work 
by professionals and 
paraprofessiorals on 

projects controlled 

by local groups. 

. reliance upon 
m arket-I Ike 

pressures 


ExternalLinkages 
(affectsdependency) 

Training&Education 
(affects allattributes 


- leadership 
- specific
 
- tied to Income
 
generating enterprise
 
- consciousness
raising
 

Summary 

ATTRIBUTES
 

Accountability 
(ncrease)
 

degree to which 
beneficiaries can hold 
others accountable for 
their actions and can 
get their particular 
concern listened to 
and acted upon 

Dependency
 
(decrease)
 

degree to which an ac
tivity is contingent 
upon the tolera":e or 
goodwill of ark !n
dividual or group 
whose apathy or 
hostility could be 
debilitating or con
stitute a threat 

CriticalReflection
 
Capability
 
(increase)
 

bi;y aassess conse
quences oi past and 
(ut%,,,! zctlnns, to 
aiscern tisks, mean
ing, costs and benefits 
of competing problem
solving app-oaches,

and to choose among
 
thi-M
 

Shared Values 
(Increase)
 

degree te which vi
sions, beliefs, pur
poses are shared by 
participants
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This synthesis which can take many forms underlies much of the risk 
and benefit-sharing behavior critical to effective participation.

If we accept the direction of the effects of the four attributes, we can
conclude that project planners who wish to encourage participation
should probably strive to increase accountability, decrease dependen
cy, increase critical reflection capability, and lincrease shared values. 
We turn now to a discussion of ways and means to incrm.sse effective 
participation. We will also discuss project-related characteristics 
which should be taken into account by planners. 

4.0 Ways and Means of EncouragingPartielpation 
The quality of participation in education projects seems to be af

fected by three sets of conditions- (1) characteristics specific to the
prcject's environment (anid in the wider social, political and economic 
environment), (2) characteristics specific to the project, and (3) pro
cedures through which the project is organized. The following discus
sion is sur,-.rnariied in Table 3.2 

4.1 Project-specific characteristics 

Area-intensiveness Morss's study (1977) found that one
characteristic which appeared to influence the level of local involve
ment In rural development projects was project focus. Of the projects
analyzed in the study, all ten that had a high local involvement were 
also area-intcnstve One explanation may be that concentration in a
limited geographic area makes it possib;e to bring all of the target
population into a project It may alto help Wientify local leaders and
their manifold influence through traditional Ilctiei ns of cooperation.
Participants in each sub-Iroject may share a common socioeconomic 
status, or come from the same cultural or tribal group This may in
crease commniWation between participants and project staff and
subsequently lead to mcreased ackountability and d(ecreased
dependency II may also increase tht lrol)ahility of shared valtes The 
same holds t ui for the proportion of heneficiaries participating Thus,
the quality of pai itipalion may he affected directly in a positive way,
by moving toward 100()o, pailicipat'on, and indirectly, through the 
strengthening vf critical project and lioject-participant attributes. 

External taff In projects with high local involvement, non
government nationals may better play the role of the chief intervening
agent Evidence from severa3 sources suggests that government of
ficials are more apt to hold the view that they know what activities 
benefit farmers and how local systems function This attitude usually
results in considerable government-6;rected input during the project
design phase, and in a one-way, top-down communications system.

If this is Iruo', I , presence of government agents would seem to In
crease depenk -,wy rt ktlonships and decrease accountability. 
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Technologicalpackage. The Morss study also suggests that projects
with high local involvement start with "unproven" technologicalpackages. The first step in these projects is for project staff andfarmers to experiment with the packages. Beneficiaries, consequent,ly, play an important role in providing ideas for the project and for
tailoring ideas so that they became more workable under local conditions. Thus, the quality of active participation may be affected directlyin a positive direction. One would also surmise that th,. dependency
relationships in such projects are more two-way. Finally, the fact thatbeneficiaries do get involved in experimentation very probably in
creases their critical reflection capabilities. In contrast, in many caseswith low local involvement, the projects began with well-established
technological packages and predetermined organizational ar
rangements for implementing them. 

Comprehensiveness.This characteristic refers to a project's focus ia 
terms of its function and purpose. Many successful organizations startwith a single purpose (examples are provision of credit, organization
for development, promotion of a specific crop enterprise, or initiation
of a community self-help project) and evolve into a multi-purpose
organization through the creation of functional committees or relatedorganizational structures. This orientatiorn appears to result in moredirect participation by more individuals. It also appears to result in increased critical reflection capabilities of groups directly involved indetermining the direction of projects in whch they are involved.

Technologicalcomplexity. The essential issue here is not the level oftechnological complexity per se, thebut difference between thetechnology of a project anO the level of technology with which persons
in the preject area are familiar. There are three major categories of
technology: scientific, administrative, and organizational.

Relative complexity seems to have a negative effect on participa
tion. Administrative technology is often a block because of demands

for coinplex skills in such areas as accounting, planning, and market
analysis. Scientific, technological differences can be illustrated by the
example of artesian wells. It is unlikely that beneficiaries can playmuch of a role in deciding where the wells are to be drilled, or in the
drilllnj process, except as manual laborers. Peasant associations that
requiro regular meetings, by-laws, rules of order, and reports, are offered as an example of organizational technology that can inhibit participation. Evidence suggests, therefore, that relatively complextechn(logies decrease representation, accountability, coherence, and
coalescence, and increase dependency.

Projec! designers and planners often have considerable choice in thematter of minimizing organizational complexity, and they often have more choice%than they might think in chosing simpler technologies.
Schumacher (1973) has studied this problem thein framework ofgeneral development, and Seybolt (1969) describes educational alter
natives forced by circumstances in China. 
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Resourcerequirements.There are examples of project formulation 
that limit participation by sttting resource preconditions that exclude 
various members of a community. Examples are credit schemes re
quiring collateral, and meelanized cultivation projects requiring par
ticipants to have a certain minimum amount of land to be eligible for 
tractor services. In rural education projects, learning time is a very 
critical zesource requirement. This suggests that the effect of certain 
types of resource requirer.ents can lead to a decrease in the quality of 
participation by precliding an increase in the proportion of local 
beneficiaries who participate. On the other hand, contributions 
themselves are an aspect of participation. Flexible and sensible calen
dars and school program schedules are points where planners can in
fluence this. 

4.2 Project-EnvironmentCharacteristics 
Physicalandbiological.Physical and biological characteristics such 

as climate, weatlher fluctuation, water supply, insect and animal pests, 
can often impinge directly and decisively upon the different kinds and 
degrees of participation which can be expected in a particular region.
The quality of participation in the more arid parts of Pa!;istan will not 
be as great as in the more benign areas of Punjab Poor soil fertility for
"upland" farmers may mean they must work harder than lowland 
farmers and that they have less time for participating in farmer 
organizations and other orolect activities (Uphoff 1979). Variations in 
physical environments are also important to consider, and to make 
generalizations across agro-climatic zones is dangerous. In Kenya, for 
example, participation in a hybrid maize project within a single
district of the country was influenced more by where the farmer lived 
(in what zone) than by all other factors (Uphoff 1979) This example 
suggests that physical factors put an tipper limit on the quality of par
ticipation in any particular area by limiting the numbers of par
ticipants and the extent of their involvement In the planning of formal 
and nonformal education programs for rural areas the effects of 
geography and rlimate on participation can be taken into account in 
area planning and school mapping.

Soclal/econoni c/culturaI Mention was made earlier that the area
intensiveness of projects often results in participants sharing a com
mon socioeconomic statu% Much has been written to suggest that the 
equitable dlistribution of wealth within a project area is a key ingre
dient in successful rural development projects Populations that are 
homogeneous in terms of their interpersonal and intergroup behavior 
are more conducive to prlicipation than hetcrogenou% ones. The
cultural norm of decision making by consensus, as opposed to majority
rule, is usually cited as injurious to the quality of participation because 
it helps the few landed or wealthier families in a project area to con
tinue their dominance. 
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Many socioeconomic and cultural factors must be considered in any
particular circumstance, but from the frequency which it is cited in the
literature, the degree of socioeconomic homogeneity seems important.
Obviously, it is directly related to shared values. Decision-making 
norms, sis cultural values, can be related to two attributes, accoun
tability and dependency. The manner in which they are related will be 
examined in' he following paragraphs. 

4.3 PirojectStrategiesandMechanisms 

Orgaizationaland administrative.The quality of participation in 
the typical rural education project appears to be more a function of
organizational and administratihe strategies than of any other single
factor. This assumes thLt the will is there in the first place. There are
three types of program design Issues that planners might consider in
corpoxating into project designs.

(1) point of contact- The point of contact between beneficiaries and 
project staff (after a series of discussions which refines ideas) should
probably be a formal one, for example, a social or training center, or 
an organizational unit. The need is for continuing communicat in. And
this is facilitated by the early establishment of a point of contact. In
other words, it means that demands of the beneficiary can be ar
ticulated before much action is taken.

(2) two-way communication system - The initial point of contact 
should evolve into a structured two-way communication system - one
which ensures a continuing dialogue with beneficiaries and w ,ch af
fects project design and implementation.

Communications programs such as market days, demonstration 
days, and mobile audio-visual units do not really constitute a two-way
system. An effective communication program Is most probably built
from the bottom: where problems are discussed at the local level and
transmitted to the regional and national levels by chosen repreren
tatives. 

Two characteristics of formal communication structures can affect
the quality of participation: group (as opposed individual) parto 
ticipation and direct (as opposed to indirect) participation. It is
generally assumed that direct participation is better; that direct per
sonal involvement is less ambiguous than mediated forms, and "that 
one would expect the growth of individual capaOihAes to be greater"
(Morss 1977). The scale of a project can affect both the need and 
possibilities for direct involvement. But is is clear that both direct and 
group participation increase the accountability of projects and, conse
quently, the quality of participation in them. Planners can design to 
maximize this. Monitoring is another problem.

(3) program flexibility - Evidence seems to sugge3t that 
regardless of who is involved in the initial design work, the more suc
cessful projects continue to acquire knowledge that is used to affect 
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project design during the project implementacion state (Morss 1977).If everything about i comrunh.ations structure is rigidly determinedin advance, there is litti,., if any, scope to increase participationbeyond its original level.Thus, an effective two-way communication system, structured, yetflexib'e, and based upon principles of group and direct participation, isa critical component whereby the accountability of a project isstrengthened. 

4.4 AccountabilitySystem.
The purpose and function of an accountability system should requireno further discussion, but the indicators of an effective accountabilitysystem may merit clarification. The following are examples of accountability systems which have apparently worked well: 0 

- Leaders are elected and changed on the basis of their performance
at the sub-project level 

- Salaries of aid work by professionals -nd para-professionals onprojects are controlled by local groups

- Allocations ol project resoti 
 ces are controlled by beneficiaries. 
- Distributions of benefits are controlled by beneficiaries;
 
- Beneficiaries are in the nia jority on key oversight corn intt.!es.
 

External linkages. One source suggests that the signs of negativedependency manifest themselves in projects wh!re Intermediariesdiscourage beneficiaries from forming linkagesgroups. These linkages, it is felt, 
with other base are a critical means to decreasedependency upon higher level groups and agencies Wo control key
resource inputs of many projccts 
 These links and processes can be

pre-planned.

Trainingandeducation Training is often cited explicitly as a means
to Increase the quality of partici)ation Characteristics f ', dining
components of pirojec( Is with high local involvement often irn",lide the


following:
 

- Training is directed at local leaders and ' oung farmers 
- Technical training is tid h, lIcal and income generting enter.prises 
- Training is specifir and intensive, 
- Training features ('oncioiisness-r:isilg experiences 

There is no argument that training leads automatically to Increasedparticipation. Available evidence, to be dlkcussed in the next section,suggests that critical r( flection capabilities can indeed by strengthen. 
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ed through program-specific and consciousness-raising educational 
experiences. (See Table 13.1 for summary). 

5.1 BeneficiaryParticipationin Rural EducationPrograms-
The Promiseand the Reality 

At the micro-level of rural education programs in many less 
developed countries there are encouraging examples of how local in
itiatives and participation can be strengthened and encouraged. 
Beyond these Individual and often isolated cases, however, there is lit
tle reason to be sanguine that constant and fervid eyho':tadons for 
greater participation will be taken to heart. The over-all polit.,-al and 
operational realities of existing rural ,ducation programs mobt c.'en 

simply exclude intended beneficiaries from the decision-making pro
cess. This is clearly the case Inthe formal educational 3ystems where 
almost every important curriculum or structural decision is made at 

It is true ingreat distances from the point where they are carried out 
most large-scale rural projects as well. 

Encouraging signs of a participatory appnrach to educating rural 
" adults are exemplified in two programs in th" P ppines and Kenya. 

These programs followed this sequence ( World Fducafion1979 pp 1-3): 

Village leaders are consulted, and their cooperati')n and ap-
proval sought as prerequisites fhr initiating the program in their 
village. 

as the vilage's- Villagers select a local person to 1e trained 
' she is provided a nominal sum"educational coordinator " lie. 

by the project for an initial period '4 ime. 

The project field staff - boti, the full-time "facihtators,"-
who have experience in community development, a.nd the coor
dinators, who are village residents - take part i extensive train
ing in the learning approach during a field operational seminar. 

learner-centeredFacilitators and coordinators review 
and evaluation promethodologies, materials development, 

cedures. As each of these is discussed, the trainees learn needed 
skills, and then have the opportunity actually to practice them 
and try out materials in a village setting. 

- The approach is then implemented in each village. The coor
dinator explains to the adults in his/her village that the program 
Involves a high degree of learner participation, both in the learn
ing experience, since there is no traditional teacher who supplies 
all the answers, and in the decision-making process (topics to be 
covered, proigram structuring). Also, the coordinator explains 
that literacy is not a prerequisite to p~articipation, anowers any 

arie, and invites thequestions about the program that may 
villagers to attend the initial sessions and decide for themselves 
whether to join 

- In carying out an initial assessment of learners' needs in 
each village i team composed of a facilitator and a coordinator 
sets a common meeting place and engages the villagers in a 
variety of informal, information-lathering activities (i.e., having 
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them tell stories about pictures, react to taped, open-ended
dramas, and answer projective questions). 
- In analyzing data from the needs assessment activities, the
facilitator and coordinator look for common themes i' learners' 
interests. Pased on these themes, they develop initial learning
operlenced and materials that give the learners the opportunity
to determine which topics are of greatest interest to the group
and which, given the local resources available, are feasible to 
pursue.
 
- The field team. consisting of a facilitator and a coordinator,
then conducts the learning sessior s,at a t'ne and place chosen
by the learners. In addition to providii.g new learning op
portunities, each session serves at a needs assessment process
for the subsequent one. That is, i,.stcad of designing the total cur
riculum in advance, the field team plans one lesson at a time,
thus bein able to pursue a specific learning interest as 
thoroughly as the group wishes, to change the focus of the ses
sions as the group identifies a new interest, and to assess the 
benefit of the project to the community in general on a month-by
month basis. Learners' interests ofien include, for example,
nutrition, health care, generating income 
- Learners not only identify the topics to be covered during 
group meetings, but also decide the structure of topic presenta
tions. For example, the group handles such activities as forming
small groups to pursue specific learning interests, using local 
technical resources and facilities, and compiling an inventory of 
community resources This way learners gain experience in iden
tifying and using local resouces on their own The f wilitator and 
coordinator use innovative learning matet ials that do not require
reading skills and that encourage group discussion, decision, and 
action, in order to help the group set objectives, Iv(ognize pro
blems to be solved, and plan strategies 
- Field teams meet regularly' with central project ad
ministrators to receive help in resIpondmii to changing group interests, identifying resources, aId preparing iaterialI. At these 
meetings, the fIeld teams exchange and develop new ideas and 
techniques. 
- For Ahe first few months the facilitator and cooi dinator work 
as a tearn, the coordimator, in effect, al ,renticlng with the 
facilitator After six to eight months, the coordinator takes over,
and the original facilitator moves to a new vill r ge The group
begins to pay the coordinator for his, or her serv ics to the best of 
its ability at this point 

Descriptions of this process as Vm 'i-red lo one village in the Philip
pines and in six villages in Kenyr -rv given in the Appendix at the end 
of this chapter, Thie hevaluation of the prograin highlightJ the im
portance of the facilitator/coordln.tor and vertain characteristics ,3! 
the learning groups in the plroc'ss of sticces~iuly nlialel- decisions, 
taking action, in('nobilini (liing side -esolil ces, 

Projects have ranged from having ,xteniive to linited tuccei~s: 
two have been highly soccessful, two enjoy a good amount of suc 
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cess, and two have had limited success. In projects with limitedsuccess certain factors appear In cGmmon: the coordinat-or is ncta recognized leader; one or two group members try to dominatewhich results in group dissension; or assistance from officiaisources has not been consistent with the strict self-determined,self-help concept of the approach. On the other hand, the twomost successful groups hh,.,e by midpoint had the benefit ofskillful, resourceful coordinators and r levant, appropriate outside assistance ( World Educat!on IF! pp.43-44). 

In addition, teaching aids 
seem most effective when they either present a problem currently being experienced by the group as a group, address a decisionthat rests with (is in the control of) the group, or allw membersto compare their situation with that of others. Aids are least successful when the drawings or situatic,,i %haveunclear meaning (achickcn looks scrawny but not sick) and whlen the facilitator orcoordinqtor, even inadvertently, imposes his idea of a solution(Traitler 1'76 p. 5). 

6.1 Conclusion 
More research in :st be :, nducleJ within vtiojecls, and in comparnfk

projects, in order to develop a clear_,r and viore cnnpreheo,' ve modelof the important participation vartalles. The modcl may h.. a simpleschema wl.ich shows relationships among the key vaables af participation, ind helps indicate the way policies and p,, .'iants can bedesigned trin planned to influence variables that pnrtclip4so ion isstimulated andi sustained The experiences of the Kenya .w' Plliip
pine programs dzsciibed here suggst that field rse.,rch can yieldoperationally riiefu! iefoi mation and, in some cases, in ov.1e grow dsfor encouragement WhP the enquiry goes heyond the project andmicro-level insights, and (n: t, major obstacles, sorae avpects of participation become less rvl vant to educational plannei s. 'ccauqe important variables (incoiiw' o. land elstribution) are heyndt thcir con
trol. Beyond the micro-level, participation becomes overtly political,requiring in many instances major structural changes If land reformIs the issue, a few participatory classes which attempt to promotefunctional literacy through the teaching of improved agricultural
piactices will not attract the attention oif adults preoccupied with 
economic survival in an unfair world.

A serious effort to help people become prine agents of their owndevelopment must accept the fact that local experience will shapedecisions, organiiations, and social stt uctures that differ considerablyfrom what outsiders might expect For donor agencies this Implies
that beneficiaries shtuld not be required *c,conform to the workrhythms of the agencies Donor agencies, however, have long histories
of organizational experience and merhanlsms of action tested In thelight of their own structures which they are eager (often for goodreasons) to put at the d'sposal of beneficlarlei. They also have a host of 
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operational and financial requirements that constrain their own work 
patterns. All of Ithese often serve to prevent these same beneficiaries 
from having the time to gain their own experience, the freedon-s to fall, 
and the right to waste in order to learn. There is aLso the supreme irony
when the agencies want local participation but local neopl., do not. 
Here the canons of true participation legislate accepting non
participatory forms until opportunit.es for helping to nourish other 
forms appear. More often this is a problem of pace and tf ning, rather 
than an absolute barrier, but it can provolie enormous frustration. This 
is perhaps the true test of the approach. 

Donor agencies and the wider sociopolitical environment of the 
beneficiaries shape rural -ducation programs. The obstacles which 
the agencies and the circumstances create to effective participation 
beyond the micro-level are immensely complex, often intractable. 
When the political will exists to change these limiting conditions, 
educational planners can help in identifying and creating conditions 
which sustain, rather than overwhelm, beneficiary participation in 
rural education programs. It N doubtful that planners, policy makers, 
or program operators from outside can ever directly fashion participa
tion in hands-on fashion. This limitation may b? difficult for social ac
tivists to accept. Planners must design monitoring so that there are 
points at which project officials can assess their own natural tendency 
to intervene and thus to reduce participation in the very act of attemp
ting to nurture it. 

http:opportunit.es
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APPENDIX 

The World Educa"on Evaluationof Tototo-Kieomba andPRRM-SamatMidpoint. (Abridged from source). 

TRACM,THE LEARNING APPROACH 

Before describing project outcohwes and proc-esses in general, we willisolate the learning approach as it occurred in one village. This villagewas selected for tracing because the field team reports regarding itsactivities are particularly complete. We know from the precedingdescription that certain things characterize aprogram.* The self-actualizing methodcharacteristics 
learner-determined priorities, and 

include community-wide support, 
self-actualizing method requires a 

an active learning approach. Thecertain set of conditions and a certain modus operandi in order to be effective.In ordt," to determine learner priorities and actively engage participants, ihe facilitator and coordinator must utilize materials and anapproach in each learning session that are "situation specific," encourage immediate group problem solving in order to reach a groupidentified goal, and foster learner independence and self-reliance. Theterm "situation specific" means here that thelearning session develop from 
objectives for eachone meeting to the next out of the realproblems faced by the group in attempting to reach its goal. Problemsolving here means reaching agreement through dialogue and discussion, developing the strategies, finding te resources, and carrying outthe tasks necessary to move toward the goal. Independence and selfreliance mean that the group will act in its own behalf, make its owndecisions, and maintain control over the process of reaching the goal ithas set, using outside resources and expertise as it chooses.It is helpful to understand how this kind of learning approach evolvesin 
an individual group in order to see all of its dimensions. We will
therefore look at a village example.The village we are tracing is Village 12 as described in the "ProjectOutcomes" section of the Philippine chapter of this report. Thememberaj of Village 12 have initiated two main projects: pig dispersaland broiler production. To see how the learning approach unfolded, wewill outline the activities that took place at each meeting during aseven-month period. 

*These characteristics are described at some length In the project background monograph,EduCa11on for Development and the Rural Riomatn, Volmne I 
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Meeting One: Although members already knew each other, thefaeilitator/coordinator team felt It would be a good idea to begin themeeting with a warm-up activity that would give each person the opportunity to express his or her ideas aloud to the group in an easy, comfortable way. This was important since the team also wanted to askgroup members to prioritize their learning interests during themeeting. It seemed a good idea, therefore, that everyone have the initial experience of speaking out in the group and giving reasonsselecting something that Interested them. 
for 

The team chose to engage members in a group game called the "GetMe" exercise to provide this initial experience and create a relaxedclimate for the meeting. Group members were asked to scout aroundthe meeting place, select something they liked,choice to and explain theirthe other group members. There was much laughter andgood spirit as everyone chose fruit, stones, a leaf, a can, or some otheritem
Afterto discuss.

this game, giving members an opportunity to speak out, theteam spread about on the ground 25 pictures drawn to shbw people performing a wide variety of daily activities all practiced in rural Philippines but not necessarily in Village 12. Members were given ampletime to look over the pictures, examine them closely, and discussamong thenselves what the people depicted were doing and therelevance of such activities to them.
Then the team asked the group to select the pictures, if any, thatshowed things they were most interested in and might like to learnsomething about. Fifteen pictures 

gave were selected and group memberstheir reasons for their respective, and frequently collective,choices. The team then asked the group to choose from the 15 picturesthe one that most closely represented what they would like most tolearn about or do as a group. After an extended discussion, the groupselected an activity known to be lucrative, If difficult: pig raising. Theteam then asked the group if they would like to meet again in few days
to pursue this interest, and members said they would.

Meeting Two: After beginning a traditional Philippine warm-up activity, singing, and while it was talking place, the ttra,put around themeeting place posters showing different kinds of pig, systems (individual and cooperative) for caring for pigs, atid materials needed for
a 
piggery project. After the group had studied the posters, the teamplayed a tape recording for the group - an open-ended drama abouttwo women who rals. pigs. One is knowledgeable about pig management, the other is not. The team then invited discussion on the fate ofthe two women and asked the group to consider in what ways t le twowomen were different from each other. After a time the teat askedthe group what relevance the story held for them, and then i, embersbegan to outline the kind of things one needs to know in taking on a piggery project. 
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The next activity introduced was a planning exercise called"Building a House," in which teams are required to construct ahypothetical village house and the elements of planning are il.luminated. During this exercise, the group discussed several ideas:the benefits of careful planning; pros and cons of cooperative endeavorand individual projects; the range of materials needed to begin; andthe need for initiating action and mobilizing existing resources. At theend of the discussion, group members agreed to scout around theircommunity during the following week to discover resources available,
if any, for the pig project.

At this meeting as well as the first one, many residents participated- nearly 40, if all of the curious passers-by who joined in the group arecounted. The parents' club of 15 members was the intended learninggroup, but the meeting was open to the public. As a reault nianyresidents stopped by to see what was going on, and most of those whoappeared for this second meeting were convinced that PRRM was going to give them pigs, although this was not the plan and kid neverbeen said to be the case. The expectation is not unwarranted, sincemany agencies operating in the rural areas do give supplies to villageresidents. When it "ecame 
resources 

clear during the second meeting thatwere to be found and mobilized by group membersthemselves and that no widespread giveaway program was in operation, the curious and those with minimal interest stopped coming. The
fact that PRRM would not supply participants with pigs
discussed, was fullyas was the project premise of self-reliance and independence. By the third meeting, just the original group of 15, all
members of the parents' group, were left.

MeetingFour:Now that the larger group had settled down to its care
of parents' club members, 
the team felt it would be a good idea tocheck whether piggery was indeed their primary interest, or if some ofthe initial participants had swayed the decision in hopes of being given
a pig. The pictures used in Meeting One 
were again discussed andmembers confirmed their interest in the project.
A game called "Broken Squares" was introduced. This game requires optimum collaboration among participants. In a discussion that
followed, members reiterated to each other the need for each one to
take responsibility in the project. The coordinator reported that some
assistance might be available from an official agency but that this was
not certain. The group decided to continue to search for assistance anddetermined that If even one or two pigs could be secured (either nativeor imported), they would organize a "dispersal schedule." This meantthat an individual would care for a pig and when the pig had a litter,those piglets would be distributed to other group members.MeetingFive; The team and group president reported that the sponsoring agency of the parents' group had expressed some interest in thepig dispersal project and would be willing to receive a proposal fromthe group. The team led the group In an exercise called "Sinking Boat" 
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in which participants are required to make decisions and set priorities.This process was then applied to the piggery project.
Meeting Six: The group now needed to make some important determinations. Their chances for assistance appeared good. The sponsoring agency said it could probably provide funds for the group to buypiglets. The team led members through another priority-setting exercise called "Traffic Policem,!n," which builds on earlier exercises. Aspart of the exercise, member-; had to analyze the implications ofchoices the game forced them to make and to describe the criteria they

used to make each choice. 
Meeting Nine: After a month's break, in which the first nine pigswere distri;.uted and members had formed a daily routine of caring forthem, the group helianother meeting. In the interim, the team heardthat a government agency was making monies available to communitygroups for special projects, and that because of its previous success,this group stood a good chance of receiving some funds for a secondproject. The team again began the meeting by displaying the range ofpictures showing people engaged in various activities. After muchdeliberation and discussion over the drawings, group members decided that they wanted to begin a poultry project and raise broilers forsale. With their previous experience in project planning, they moved 

ahead rather quickly.
Meeting Ten: The team began the session by intr, ducing an exercisecalled "The Impertinent Pert Chart." This process illuminates eightmajor steps in planning. The group members used the procedure toplan their system for carrying out the poultry project They decidedthat, initially, several individuals would care for the broilers under theclub's supervision. Chicks would be given to other members when theyhad coops ready to receive them, and some proceeds from all saleswould gn to the club treasury.

Project coordinators were selected, and the group asked the team towrite down their project plans, which would serve as a proposal to submit to the government agency. Mlembers agreed to carry on with the
project whether or not funds 
were forthcoming from this particularagency. They also selected a local person who knows about poultryraising to conduct care and management sessions. The group coordinator, who also knows a lot about poultry raising, was asked to teach

these sessions.
 

Meeting Eleven. Groul,members who had attended the kovee'nmentagency workshop reported that the group's project did fit the criteriadescribed and that they had been encouraged to send in their plans.MeetingNineteen: The group leader reported that morey for poultrywas probably forthcoming from the government agency, but that itmight take several weeks. Group members decided after somedeliberation to submit their proposal to one or two other organizationswhile waiting for a response from the first, and to guard against a 
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negative reply from this agency. TJlq an on-the-spot decision wasmade after Himited discussion: to(,4fJvate mushrooms while waitingfor the poultry project to be funded. Members asked the coordinator tocontact a resource person from PRI t to come to the groun anddemonstrate mushroom culture. , ,'I ,
Meeting Twenty. ,,o: Only three day s later the group leader andco .rdL-_,r called this meeting to tell members that they wouldrecel'va ;Atat-up funds for their broiler project Ix:,.m the governmentagen,,y. The coordinator then led an open 3scusslon reviewing the initial steps of the club's plan for buying and raising chicks and posingquestions about how the plans should be carried out. After somedeliberation, the group made three mnj(r decisions: to scout formarket outlets and other sources of st(,(k,;' tu identify the first recipients who would, as a criterion of selection, agree to build coops; toask each recipient to sign a contract - based on the piggery projectcontracts  agreeing to abide by the policies of the club's poultry pro

posal. 



CHAPTER 14 

Broad Trend Analysis 
and Planning: Toward 
Altern.r!te Futures 

RUSSELL G. DAVIS 

1.0 Introduction:The Theme andContentof this Chapter 

Planners who deal with the near-term and futurists who deal with 
the distant future have their perspectives shaped by their values and 
ideology. Here we shall illustrate the issue by examining the values 
and the analytical framework of a group of scholars and commen
tators whose social perspectives are variously referred to under the 
terms "alternate futures," "counter economics," and "limited 
growth" . . . This otherwise varied group has a central vision of a 
future of depleted resources, degraded environment, and declining 
quality of life, unless planners and policy makers esc~e from a nar
row focus on economic growth and view development in a broader 
ecological framework. 

The major theme of this chapter is that present volues shape all 
views of the future by planners and futurists alike. There are a variety 
of frameworks or perspectives - economic, social, political, and 
ecological. No one perspective his the depth and compreienriveness 
to serve as an exclusive guide foi social planning. The future will be 
shaped by competing economic, political, and physice.i forces. There 
are appropriate systems of analysis for studying each of these dif
ferent kinds of forces which will shape the future, but there is no over
arching system of thought or objective viewpoint for evaluating and 
Judging among competing sodial forces. The ecological framework has 
the same lack of depth and comprehensiveness as economic, political, 
and social framewo:ks. In all frameworks, population is a central 
variable. 

The tasi, of the social analyst and planner is to Identify and under
stand the forces which will shape the future. These forces will conflict. 
Planners and social enalysts cannot control these future social con
flicts. There is no universal system to guide arbitration among conflic
ting social demands on the future. Conflicting forces that will compete 
to shape the future arc examined in the final section. The forces that 
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are identified and the characterization of these forces and the conflicts 
among them are shaped by the values of this writer, and this is the 

theme of the chapter. 

1.1 The Plannerandthe Futurist 

Planning for the future, even for a near future of three to five years, 

presents theoretical, methodological, and practical difficulties that 

should worry any sensible analyst. The second volume of this series-on 

planning explains and exemplifies the application of the syst.matic 

forecasting techniques: cohort and time series analyses, and ex

trapolation and projection based on trend analysis and curve fitting. 

Here we discuss the possibility of using more speculative approaches 

and methods to track natural, social, economic, and political forces, 

and to trace out broadly their consequences for the future. 
We will range beyond the application of trend analysis for 

forecasting the near future in plan documents, and intrude into the do

main of the futurists who work with forecast horizons of ten to fifty 

years. 
Our particular interest will center on the work of a group of 

economists, social commentators, and futurists. Members of this 

loosely defined group may be called "alternate futurists " counter 

economists," and "limits of growth" analysts. They observe a present 

condition of depleted resources, a degraded environment, and a declin

ing quality of life. They attribute this to an exclusive preoccupation 
with economic growth without a broader concern for its ecological con

sequences. They forsee a future in which the quality of life continues to 
ondecline unless economic development policies are less centered 

growth and more concerned with the preservation of the environment, 

the conservation of resources, and the maintenance of quality of life 

and ecological balance. 
The group may also include ecologists, environmentalists, and 

analysts, although natural scientists more often furnish theresource 
the forecasts of alternate futurists. Includedbase arguments for 

The socialamong the counter-economists would be Boulding (1971). 
envisions an alternative future. Thecommentator Henderson (1975) 

model builders and forecasters, Forrester (1971) and Meadows (1976), 

analyze limited growth. The arguments of economists who are skep

tical of the older models of growth and development - Schumacher 

(1973) for example - may be used as a basis fo- the critique and alter

native vision. The work of environmentalists liKe Murdocn (1971) may 

also provide a basis for the critique by the alternat.o futurists. Our in

terest is not so much centered on the methods of the alternate futurists, 

as It Is in their frameworks for structuring the unalysis of broad social 

and physical forces, and for identifying the vaitables that move within 

these structures to shape future events and plan oitcomes. 
The methodologies of the futurists are covered in Volume I. It Is not 



BrOad Trends 313 

the complexity, elegance, or plausibility of the theory an~d methods offuturists that merit study, but the richness of their insights and intuitions, the creativity of their story line and the attrictiveness of their
futures values when translated into present-value terms.

Futurists do not live by their methods, nor die by their predictions,
as these are realized or unrealized through the passage of time. Theworth of the futurists lies in the richness of their insights and the at
tractiveness of their values as these mirror present, not future, con
cerns and values. The alternate futurists offer a perspective for thefuture and a framework for planning. As with all future perspectives
and planning appro. -ies, the alternate vision of the future is grourdedin a set of present values, embodied in a specific set of attitudes and
coded into an ideology, which here is defined as a schema for interpreting life. The movement even has a distinctive life-style and morali
ty, but our interest as planners is on the alternate future vision as a
framework for planning education. 

1.1.0 The Planner'sProblemin Studying the Future 
The employed planner, who must labor in an imperfect organization

confronting the problems of a hectic world, will face a number of prac
tical difficulties that intrude on his study of the future. Planner
analysts deal with the future in a present context of pressure for solution of problems which afflict policy and decision makers. The 
pressures of current events absorb time, distract the analyst, and
distort his perspective; but most importantly the pressuresnf the day
force the planner to be concerned with implementation. So nething
must be done, even if it is no more than preparing a rationalization of
why nothing can be done for the moment. In trying to help decision
makers to do sormehing, the planner must cope with individualbehavior and the dynamics of organizations and social groups; and in 
this maelstrom, issues arise that are only moderately amenable to rational methods. The problems of planning and implementation in areal-world and real-time context are dealt with by specialists in the
analysis of organi2ational behavior. The next two chapters by McGinn
and Warwick discuss these issues. The daily pressures do make it dif
ficult for the planner to clim' out of his present rut to search the sky
for signs But the same pressure helps root the search in reality.
Pressure is the live part of he planner's jot) 

1.1.1 IlIl'rfect M'%tenl S tructuresand 5nhb-tptimiiation 

Pressure and imperfect knowledge may also limit planning analysis
to dealing with only a sub-set of the issues and variables that
characterize the problems. In some cases the planner cannot identify
the full set of variables, or measure their values, or establish the range
of their values; in other cases, the planner may identify the variables 
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but be unable to control or influence them; and in the worst case, theplanner may be unable to develop a framework for identifying andstructuring variables which seem to be important and related. In thesesituations planning at best becomes an exercise in sub-optimization,where some goals may be attained, while other equally importantgoals are not addressed. Or the likelihood of attaining one goal may actually be diminished by the pursuit of another.Sub-optimization is easy to criticize and deserves the criticismHenderson and the counter-economists (1978) muster against it, butbehind the brilliance of the cr'"ique there stilldevelopment of optional 
is only rudimentaryan framework and perspective for risingabove sub-optimization in situations where the goals of social groupsare dimly perceived as conflicting. Whether the game is ultimatelyzero-sum does not matter so much as whethi r or not it is perceived assuch by players in the short run. No person sits still for the unfolding ofthe future when the planner cannot demonstrate to the person that thefuture will be better (or worse) for him/her. Alternate futurists can only put up the signs and hope, and when the future signs indicate a growing scarcity of resources and a plundered and degraded earth, as inthe limits of growth forecasts (Meadows 1972), then conservation isone possible reaction, but hoarding is another. Invention, innovation,and sacrifice are possibilities, but perhaps not the most likely out

come€. 
Assessing the hunian future within the framework of ecologicalsystems analysis  in Boulding's terms (1971) assessing the "goodsand the bads," the "services and disservices"everywhere and for all times 

for everyone,
- requires less emphasis on criticismand catch words, and more elaboration and application of analysis tosocial reality. The environmentalist message must be internalized bythe massed poor who have not yet had the opportunity to get their licksin against the ecosystem. The alternate futurists, if their message is to
be heeded and practically addressed, may
straightforwardly with Individual 

have to deal more 
an I .ocletal obtuseness and perversity, when thcy are much more comfortable in a utopia of participation
and permissiveness. At best the world would have toMannhelm (1949) be more asenvisaged it, where the views of the !ntellectual elite
are rrade to matter through social guidance,
have to be ecological salvation through 

and at worst there will 
po esr and coercion andregolatory enforcement Liberals among the alternate futurists mayhope that the enforcement apparatus will wither away, but regulationand enforcement may increase in the b',glnnlng

So far, even the framework for encompassing and organizingecological knowledge and awareness has not been worked through. Toan even less degree is there a model for analyzing, understanding, andmediating competing social views, or methods for planning policy andprogrammatic responses to ecological problems that affect members 
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of societies in opposite ways. We will expand on this unsupportedassertion later.The planning methods discussed In the second volitme of this seriesexemplify the problem of sub-optimizationtranslate when planners mustthe broad goals for social systems intostatements the narrowof objective functions. The result is thesometimes limited andpurblind allocations frameworks within which development planners work. No sweeping solutions emerge, and limitations inthe modes and rethods invite the criticisms that Boulding (1968)others have andalv-nced. The alternative visions go beyond merecriticism. Alternative systems and forecasting frameworks are outlined in the work of Duncan (1969) and Forrester (1971), and, like allsystems, they have limitations. Just aslimited use in developing framework 
rational planning may be ofa for addressing goals in thebroadest and most optimal way, alternative approaches may belimited in the depth of their analysis of the dynamics of complex socialsystems. If sub-optimization is the better-than-nothing alternative ft,developing a comprehensive frameworkboxing is and goal statement, blackthe response to the difficulty of penetrating and understanding opaque social contexts and phenomend, 

1.2 Black-Box Models in NaturalandSocialSysl enis
Many of the systematic analyses which su)port the planning ofeconomic systems, and the planning of ecosystems as well, are limitedto black-l)ox portrayals of the sociopsychologicalunderlie the process being modeled dynamics that 

dynamics of 
This is true for the portrayal of thea national economy modeled in the aggregate,analysis of population dynamics, and 

the 
growth. In educational planning it appears 

the forecast of population 
even more clearly in theforecasting of enrollment flows and systems throughput, and in education production function analysis, in which the central process of aneducation system, the myriai acts andt reactions in teaching-learning,are summarled by a few numbers or analyzed 
as an Input-output process with the limited models of regression and least-squares.
The observation, much favored by Henderson (1978),
cannot b, managed if it that a system
cannot be modeledt is attriltive in a wistfulway, but may be impossible of fuilfillnent, tecause no social systemand few physical ones can he salisfactorily modeled;limits they must and yet withinbe managed A central concern of analysts of bothocial and natural systems is population dynamics, but modeling thesimplest dynamics of human population change Is far from adequate.The population projeclions of the U Sprojections lureau of Census are just that,They are not forecasts, or even predictions, simplybecause many variables %whichaffect population growth cannot evenbe identified, much less analyzed and plredictedThe United Srtites census projections depend on sets of assumptions 
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about changes in the major components of mortality, fertility, andmigration, without any precise attempt to model the variables whichaffect these components. Apropos of the analysis of ecosystems, Murdoch (1971) discusses the modeling of less complex and more easily
observed populations: "The great proportion of the problems we facein managing ecosystems are population problems . . . The famouscyclic populations of small mammals have been studied for 40 years,and still there are several theories competing to explain the data."Discussing the population dynamics of the spruce budworm (caterpillar), Murdoch states, "After 15 years of study the major causes ofmortality have been found for most of the life stages in thp insect, butafter this enormous effort, it is still not known what normally limits
their numbers..." 

If those who work in the analysis of ecosystems are this modestabout the limitations of their work, it behooves analysts aid plannerswhen structuring the analysis of human social systems to ,u wary ofexpecting ecology to afford a new framework for sociril planning. Murdoch states, "In the case of real ecological systems one does not try todescribe every interaction and the relationships among all thevariables... Indeed, the art, as in any science, is to draw a caricatureof the system, etching in the really crucial lines . . ." This may have afamiliar ring and resonance for social analysts.It may be comforting to analysts and planners who deal with humansocial systems that their colleagues engaged in analyzing physical annatural systems are forced into the same black-box approaches when
dealing with the reality of their world


The planner-analyst does the best lie can 
when attempting; to dealwith the human social systems he must deal with, and thee is nomethodological salvation offered by ecological systems analysis. Thisshould not suggest that those who criticize development economistsand planners for being insensitive to ecological perspectives andframeworks are not correct in their concerns.In this chapter we will examine some of Lhc broad forces that planners must track into an unknowable and intractable future, and many
of these economic, social, and educational currents are bound into. or
bounded by, physical and ecological variables and systems. The hocial
planner must be aware of the potential future effects of energy and
mineral resources, the effects of climate, the potential limits of food
supply from land and water resources, and the limits of fresh water
Itself. Population growth and environmental degradation will affect
economic growth and the quality of life, and, in turn, the quality of lifewill have effects on population dynamics and andsocial culturaldevelopment. It will be no easier for the planner to analyze relevantphysical variables within an ecological framework than it Is to dealwith the limited economic and social variables that planners havetraditionally attenipted to analyze. Modeling the internal dynamics ofcomplex natural systems is not markedly simpler than modeling 
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social systems. The anal-'st will still make do with general variables,incomplete specification, sytems caricatu'e, and black-box analysis 

1.3.0 Knowing About the i'uture Versus Dealing Witn it
If it is difficult to foresee the future, it is even more difficult to doanything about it; and yet presumably this is the purpose of planningwhen applied to tracing forces, events, and future consequences. Theplanner must deal with the future on the basis of present and Fast dataand a set of methodologies that are limited whe'n used for projectihig,forecasting, or predicting the future. Even whe, pla'tners nr sufficiently skilled or lucky enough to glimpse something of tue ful-tre, thi-yare faulted because their plans, and the policies and programs theyengender, cannot actually do mutch about the future.
Both critics and supporters may have expected 
 more of rationalplanning than the approach could deliver. The warranty for this assertcri -tC bo advanced in this chapter, which examines the extent towhich planners are able to analyze the interplay of important naturaland man-made forces, to trace out their consequences in terms ofsocial, economic and political trends, to incorporate this analysis intoforecasts of probable future states of social systems, Dnd to developplans, policies, and programs that are relevant to these fature states. 

1.3.1 P'lanningandDoing 
At the outset it will be stated that even the most accurate analysisand forecast may not lead to plans, policies, and programs that doanything about the future conditions tracedIn the process of planning, the foresight that informs plans, policies,and programs operates in three different modes according to contextThe expectations of the outcome of planning shouldcordingly. First, there are 

be scaled acthe prudence and foresoght that supportplanning in the managerial context, when the domain is small, thetime hori/on rhort, and the control of assets, ni 1he form of bothmaterial resources and social support, is strong tere there may be areasonalh expectation that analysis and planning can influenf'e future
events in the short term

Secondly, there is the foresight that is guided by analysis of a process embedded in a complex social surrounding In this context not only Is the control of assets %seak, but also the process tinder study mayonly be caricatured through limited modelsHence, foresight may not hold 

ani black box analys~strue oveci any extensive domain of differ.%nt circumstances or over any period of time; and the Infhtierce ofpollies on future events will be correspondingly weak.Lasfly, there is foresight based theon study of broad forcesoperatirig in a complex context, 'Aith Coniequences likely to influenceevents over a long-tine horizon. The planner's purpose may be no 
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more than to trace these forces in lineament. Analysis in this context 
may indeed inc1 ease present knowledge, but this knowledge may notbe translated into policy and program instruments that will affect 
future events. 

When it comes to tracking broad forces and their probable eflect., t
is hard to analve all the forces that impinge. The major ones may be
difficult to idi ntify or analyze in order to array the anticipated o'on
catention of e 'ents in the form of a prediction. It may be even more difficult to do ri :,thing to affect the outcome, even if it can be glimpied.
Most major iotlal variables, which are driven by many individualchoices, are rot under control in the present, much less in the future, If 
present prefer-ences cannot be added and expressed to the satisfaction 
of all, then choices projected into a future in which the chooser canr.ot even know his own status, will be even less easily summed and ex
pressed in a tractable objective function. The objective function is a 
statement which relates goals, or objectives, to outcome levels as
these areassessed by predetermined criteriaand criterialevel.s. The
objective function shows the extent to which we accomplish what we 
set out to accomplish within the system as we define and model it. Yet,
though it may be impossible to know the future, and useless to try to
control it, general!y it is 4 onsidered prudent to give thought to thefuture; and some ways of thinking about the future are more produc
tive than others. At issue is w! -ther it is productive to think about the
future, w,,ether or not anything can be (lone about changing it 

1.4.0 Assessing the Quality of Thought about the 1'at ute 
The planning literature, both the segment whieh deal-, " ith the near

future and the segment which deals with tX,, broader field of
futurology, provides little guidance for developing ci iteria to evaluate 
the quality of thought about the future fit conventional appraisals the
position seems to be that thought about the future has demonstrate,' , its
worth, or Its uselc~,-"iess, when things come out, or fail to come out as
foretold. This seems a himited standard by which to judge mattei s
would seem that the value of thought about the faiure is best 

II 

demonstrated by its relevance to both the preset and tht future In 
terms of the present, thought about tIhe future is productive %hen 

- It clarifies Ihilk Ing abut lireert Iii uble ins,
 
- It e!icourag, confrontin, present Irolehms
 
- It aids in resolving present problermis 

If thought about Ihe Ititure conti ibuted (uly thli S in uch, it would p,,y
its way, but it is also (ionnmon to a,,ess the productivity of "futures 
thought" in the light of futi e events 

-Good an(i bad futute events come out as foretholt, without Interven
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tion, i.e. the forecast is fulfilled for better or worse. The forerast 
is accurate.

-Bad events are avoided because of intervention prompted by thought
about the future. The forecast is effective.

-Good events are brought about because of intervention prompted
by thought about the future. The forecast Is constructive. 

In tracing broad forces and their probable fAure comiequences, it israrely possible to prove the effectiveness and -c".*ructIveness ofthought about the future, although it is possible to r ssess accuracy. 

1.4.1 The Usefullnessof the Alternative Vision of the Future 
Alternate futures of reduced waste, through cutting away unnecessary consumption and husbanding diminishing resources,enhanced quality of life, through closer attention to ecological balanceand environmental quality, and economic development, founded onself-actualizing models of production and equitable distribution, haveall been conceptualized by. Boulding (1968) and Schumacher (1973),and expounded and diffused by Henderson (1978). By the criteria proposed above, the work of the alternate futurists may be useful, whether or not future depletion of resources and degradation of the environment and reduced quality of life come to pass, or are avoided by changed policy and timely intervention. The preaching of the message is serving to clarify thinking about present problems; it is stimulatingpolicy makers to confront these problems, and in a certain nieasure toresolve them; and, if not, Rt least to ameliorate or defer their conse

quences.
In the future, and especi-.'lty in the near future for which the plannerplans, some good ail ba things he foresees will come to pass as heforesees them, and w:mthout policy intervention. Thus, his presentthought on the future "ll prove accurate. Some of the bad outcomes

will be avoided, and some of the good alternativca will be attainedbecause of policy intervention, and thus thought about the future willturn out to be effective and constructive. The more probable conse
quen, ? is a mixed result, rather than a perfect record; but even ifthere is no avoidance of bad or attainment of good, the future thought 
may serve to improve the present.

In the hIt of worlds the futures forecast would serve to alert constituencies and policy makers to take action to ave-d future harmful consequences The futurist and planner have ser vd nonetheless whenthey have acr' rately charted brod curient. ifthe future, even if nodecixlor . and actions are based on the forecasts Long before the viewsof the ecologists and alternate futures groups came into prominence,
some energy specialists and some policy planners were asserting thatpetroleum resources were being depleted dnd future shortages woold occur. Special studies, Including one by a special presidential commo
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sion, predicted the United States energy crisis of the 1970's, twenty-five
yearb before it happened, but no policies were developed or programs 
implemented until an emergency shortage forced Americans finally to 
realize that petroleum was a finite resource. Though the many 
forecast s of resourc, depletion did not prevent waste and promote con
servation policies, the projections, and the continuing studies and 
reports of United States Geological Survey bulletins, were useful as a 
prevision of future problems. The studies provided a base for later 
policy analysis. The pointIs thatplanningandforecastingserve apur
pose whetherornot policiesandprogramsaredeveloped to respondto 
the futurestatesthatare tracedout. 

2.1 Systems Frameworksfor Ana1,'zing th6 FutureandPlanning 
To analyze the broad forces that will shape the future, the planner 

requires: 

- a systems structure or context to guide analysis; 
- a means for identifying and assessing the status and change in ma

jor variables within the analytic framework;
 
- a set of methods for analyziag the variables and portraying the
 

changes in them over time;
 
- and a policy context to shape inferences from analysis.
 

Clearly the planner works within a framework of his own individual 
and culturally determined knowledge, skills, attitudes, and values. 
These values not only orient the policy choices, they also guide selec
tion of a systems structure in addition to identification and 
characterization of specific variables. Arguments about culture-free, 
value-neutral, or objective frameworks or paradigms for analyzing
social, or even physical systems, are made of straw, for even the 
choice of the basic analytic framework is value-founded and subjec
tive. Much less are variables selected and characterized objectively;
and to claim objectivity in the formulation of policy conclusions drawn 
from social analysis is preposterous. An argument might be made as 
to whether one framework and analysis mode is more objective than 
another but it cannot be resolved or even reasonably argued except 
within one or another framework of values. 

2.2 NaturalorEcologicalSystems f ramework 
Natural or ecological systems models provide one framework for 

structuring analysis of the broad natural forces which will shape the 
future. The ecological framework with its tang of nsturalness may 
suggest that it is the most basic and objective framework for analyzing
social as well as natural systems; but it is neit!er more objective nor 
more basic than any other, as the arguments over environmentalist 
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issues reveal. Still, the argument for structuring analysis within the 
broadest natural or ecological framework is persuasive, for if the en
vironment Is degraded, resources depleted, and food and energy
wasted away, all man's social works and ways will come to naught.

As a framework for analyzing the future of mankind, even the 
ecological model is not wholly sufficient. First, there is no framework 
for tracing ecological consequences comprehensively; secondly, there
is no framework for tracing consequences in depth. The masked model 
and black box are just as ubiquitous In the analy,.s (of n&tural systems.
Environmental exploitation and its consequences !nfluence, and are 
influenced by, the political, cultural, and economic tiloughts and deeds 
of human social behavior. These influences must be analyzed in detail
ed fashion within other systems frameworks and with other
parad'gms. Still, the ecological framework may provide the outer 
structure within which social systems are analyzed.

As Murdoch (1971) has explained, there is no serviceable model that 
spans the major ecological systems of the earth, or even a model that 
delineates in any complete way the ecology of limited field en
vironments, or the dynamics of natural populations. When ecologists,
environmentalists, and counter-economists advocate an ecological
framework for analysis, they are not suggesting that a full-fledged
model is available for the analysis, but merely that an ecological
framework provides guidance for avoiding the restricted views impos
ed by economic or political systems frameworks. The tracing of future 
consequences must be broadened from the limited perspectives pro
vided within economic and political frameworks in order to include 
wider effects in the surrounding environment. The ecological systemscontext provides this framework, but it does not provide an all-purpose
method for probing inside all economic, cultural, and political systems
problems, or for tracing their consequences into the future. 

2.3 	 SocialSystems Frameworks 
Economics does provide a f; amework or systems structure for trac

ing broad consequences of Interest to planners. Despite criticisms of is 
limitations, the pav'adigrns of neoclassical economics enable the 
analyst and planner to deal with an important class of societal
variables Decisions reached within a framework of economic systems
analysis, ds Henderson (1978) claims, may be sub-optimal, but the 
same limitation may be true of perspectives supplied by any
frameworh. The environmental consequences of economic develop
ment may be identically destructive and wasteful whether worked out
under neoclassical economics and private profit structures or under 
Marxist theory and state structures. An ecological framework mibht 
treat the two as indistinguishable, but a political economic framework
would distinguish between the two. 

Planners working within the framework of either one of the two 
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economic systems must still deal with diffe,'ences that are m~eaningful 
to the policy and decision-makers served by the analysis. Under one 
system a market of buyers and sellers is assumed as fundamental,
while participants, who can, do their best to destroy its untrammeled 
operation in the future; under the other system, a cooperative of pro
ducers and consumers is assumed to be fundamental, and participonts
with privileges do their best to escape it. The way in which these con
flicts are worked out differently in the respective systems is of co.1
siderable interest and importance for planners attempti' to track the 
future of their political and economic systems. Analysts with a broad 
ecological perspective may find the political and economic differences 
of minor significance, but analysts within the different systems must 
deal with the future using appropriately different social models of thr 
economic and political systems. 

2.4 PoliticalSystems Frameworks 
Political systems frameworks provide planii :s with a basis and a 

structure for tracing the future dynamics of power, control, and com
pliance. In this paper we will not dwell on political forces and struc
tures as they are manifested in the organization of government
bureaucracies and administrative mixchinery. Centralized and 
bureaucratic control and administration, as contrasted with decen
tralized administration and local participation, influence the substan
tive and formal character of planning and future thought. The transac
tional context in which plans are formulated and implemented and 
the different systems and administrative structures will condition the 
way analysts and planners work out the future. Our interest here,
however, is in the analysis of broad social currents and political forces 
that influence the future. 

Again from the ecological perspective, particular configurations of 
power and control may be of little significance If the future brings a 
world of environmental chaos; but the ecological future will be shaped
by differences in political forces and dynamics. Depleted resources 
and environmental degradation are the consequence of greed and 
power operat!ng in a context of social and political ignorance or indif
ference, and only through the exercise of countervailing power and 
control will this be resolved. Etziont (1968) defines power theas 
capacity to overcome resistance, to Introduce changes In the face of 
opposition, and to draw on and energize assets. In few systems is 
power absolute and coercive, nor is control complete. Hence, the effec
tive exercise of control depends on the social structuring of com
pliance. In Etzioni's scheme, power applied In the system may be coer
cive when it attempts to gain compliance through force of sanctions;
remunerative when it attempts to secure compliance through material 
rewards; or normative, when it alms to evoke moral compliance 
through the symbols of esteem. 
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Different forms of power evoke different forms of involvement, commitment, and complia ace,

economic goals will reqair 
but to attain any set of eco:ogical ororganizing political forces for tlte broadestform of social action. Depleted resources or degraded environmentsresult from the sum total of individual and group values and actions,and only organized political efforts to chang,. values and actions canreverse the damage. The alternate futurists prefer that this be accomplished by promoting the internalization of changed attitudes inmillions of lnoividuals, through education and information circulatedthrough participant networks. They prefer the exercise of normativepower leading to compliance through moral involvement. However, ifthe pressure for changing the course of the world is as exigent as portrayed, and the state of ignor&..ce, outside of a few is!ands of affluence,as vast as it seems, time may run out on the preferred alternative, andthe future may require direct application of coercive power and control. The alternate futurist may be forced to choose whether the socialor the natural environment is to be polluted.The author once observed a young man trying to promote change,through education and tribal cooperation, in the environmentallyharmful slash-and-burn agriculture practiced by mountain tribesmenin Southeast Asia. An alternative approach to the same policy was alsoenforced by punishment at gunpoint meted out by area police. Assess.ment of the results of the two approaches did not wholly support theview that Etzioni's alternative of normative power, and morai involvement will be the way of the future. Coercion sometimes changes practices, when moral pe rsuasion does not.The value preference of those who advocate an alternative future ofecological harmony and environmental quality is for normative powerevoking a moral response through participation, shared concern, andinternalization of political ond economic goals that do not harm the environment, This is only one possible power/compliance configuration.
Whatever the form of power exercised or compliance attained, 
 theplanner must deal with political systems and the key variables thatoperate within them. Ecological harmony may have to be attainedthrough the exercise of coercive power. The planner cannot assumethat harmony will come through the exercis, of normative power and
social participation.


Murdoch (1971) speaks to the point of ecological harmony and socialdisharinony. lie points out that it is the sum 
of individual decisions
which leads to unchecked economic growth, and the consequences ofthis which degrade the environment lie states, "The problem is quitesimple: Whatever the collective good may require, it is almost alwaysto the Individual's benefit to increase his personal wealth." It is alsothis avid individual who in the natural order of things increases andmultiplies his kind. Apropos of "genetic altruism" he states, "Thusnatural selection, by definition, ensures that those genotypes survive 
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and increase that produce more reproductive offspring than do com
peth'g genotyt es." (Murdoch 1971 p.427). 

The ece!cist's case-of-cases on man's exploitative potential is Har

din's (1968) "traoedy of the commons." Each shepherd added sheep to 

graze on the common land, because it was in his short-term interest to 
even if in the long run the commonadd to marginal xiver-grazing, 

resource was destroyed. Future problems which may require resolu

tion through power and even coercion are not all founded on lack of 

as in the tribal slash and burn example, or on individualknowledge, 
profit motives, as in the "common's" case. Very often two high,ly 

valued rights and goods clash. An example is the development of solar 

energy in the Northcast, which was reported (Boston Globe 12 July 

1975) to be slowed by unrealistic warranty standards imposed on 

equipment makers in a new field to protect consumers, Subsidies to en

courage homeowners to Invest In solar energy actually encouraged 
wait for more subsidies. The environmental good, solarthem to 

energy, clashed with the social good, consumer protection. The good 

does not simply clash with the bad; the good conflicts with the good. In 
even more tortured than thethe future these conflicts may become 

present on's that environmentalists have learned to handle: en
or

vironmental protection versus jobs for workers, cheaper power, 


economic growth.
 
in potential danger for all,Ecological damage, vastly increased 

because of more effectively destructive technology, must be approach

ed by the planner as a future problem which can pei haps most clearly 

be appreciated from an ecological perspective. The framework of the 

ecologists provides a basis for analysis. On the other hand, there are 

social, political, and economic dimensions of the problem b-st analyz

ed by the models and methods approprihte to these fields. The struc

ture for analyzing the problem and synthesizing a solution through 

policies and programs is not provided by ecology. Resolution, if it is to 

come through social systems analysis, nnd
be effected, must 
economic, political, and social policies and programs. There is a ques 

as to whether the alternate futures forecasters are shying away
tion 

political alternathes,from possible -- some might think likely 
preservation of the environment and its resources through social con

trol and, where necessary, Implemented through political coercion. 

This is by io means an unlikely response if the survival of large 

groups, or even the species, is perceived as endangered in the future. 

One shudders to think what political powers could, or would do, in the 

name of world survival, when so much destruction has been wrought in 

the name of mere nationa ;urvival. There was a trace of power and 
one of America'scoercion, the domestic big stick, to the efforts, of 

more effective conservationists, Theodore Roosevelt, and this in the 

days when the issue was more one of aesthetics and recreation than 

survival. 
A future in which the issue is the survival of the human species is not 
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often raisi-d even by the most fervid ecologists. Wheeler accuses some 
ecologists and environmentalists and alternate future advocates of 
proposing mere tinkering when the issue is much more serious. He 
states, "But it is time, past time, that we looked up to confront full-lace 
the long-term prospects of our survival as a species... Our survival is 
by no means assured. . ." (Wheeler 1978:32). 

Charles Sanders Peirce (1923) examined the alternatlve of in
dividual immortality long ago, and after finding it unappetizing, con
cluded - and it is possible to read a sense of relief Into his final words 
-"In pace of this we have death." This may also be an alternative for 
mankind, though few planners or futurists have been bold enough to 
face it. Their faith is still rooted in social controls of a more benign 
form. Mannheiri (1949) advocates this form of societal control through 
planning. His v.ords have relevance to a future where the natural en
vironment must be preserved without destroying the political and 
social systems many of us now value. 

2.5 SocialSystems Frameworks:Mannhcim'sConception 

For Mannheim (1949), planning requires the analysis of the conflicts 
between competing social forces. The conflicts arise from different 
values which create opposing goals and social perspectives. His 
theoies could apply to a potential conflict between goals for the 
natural systems and goals for social systems, although in Mannheim's 
hour the world seemed more likely to perish by catastrophe in the 
social and political system than through decline in the natural environ
ment. Mannheim viewed planning as future-oriented: planning was for 
him foresight deliberately applied to human affairs, so that the social 
process was no longer the chance product of conflict and competition. 
Mannheim did not quibble about the limitations of rational thought as 
applied to human social affairs through planning. Planned thought was 
the highest stage of rational development, and for him rationality was 
concerned with synthesis as an end beyond analysis. The planner 
searched through factors to a-rive at regularities and formulate them 
as principles. Mannheim did not charge planning with the responsibli
ty of guaranteeing iuccessn controlling whatever future might be 
foreseen There was, foi' him, no option to planning: it was an in
escapable task Planning analysis had to deal with reality and its in
terdependent problens It was not purely a theoretical exercise, but 
was concerned with influencing social control, even when that implied 
the existence of power, control, and coercion in social and political 
systems The moral objective of planning was to preserve and enhance 
freedom, subject to democratic control. 

Mannheim, more clearly than others, perceived the importance for 
planning to attempt to identify the broad forces that shaped present 
and future social systems. The prime task was to describe these 
forces, called Principla Media, after terminology in Mill's System of 



326 PLANNING EDUCATION FOR DEVELOPMENT/issues & Problems 

Logic. The Principla Media were the regularities sought in the rationalexercise of planning. They were Interconnections that defined the particular character ot a social pattern; they were universal forces In aconcrete setting, the basis for viewing present reality; but becausethey were regularly recurring special laws they could be used fortracking the future. Planning was a predictive strategy which attempted to bring under control the as yet ancoordinated Principla Media ofthe social process. The quest for the planner was the discovery of thesePrincipla Media, which In combination were the forces whichdominated a social epoch. The task was not to discover them postmortem through history, which assumed that what happened was themost Important or only possible play of forces that could have happened. Inquiry into the current play of social forces was required.For Mannehim the planner's task was to investigate and identifyPrincipla Media as they emerged, in statu nascendi, and to describethem as multiple possibilities, not as single predictions. He faultedfuturists, as he faulted historians, because in the "prophetic error,"futurists described what will happen from a welter of possibilities,selecting according to their own wishes. Planning for Mannheim wassocial vigilance, an attutude of watching over the factors at work in asociety in order to detect new possibilities which were coming to thesurface at the proper moment. The purpose of monitoring society, ofthe ceaseless inquiry and research into social dynamics, was to reinforce those possibilities which beenhad identified at those pointswhere vital decisions must be made. The planner sought knowledge ofbroad forces in order to shape decisions and social action. Ills task wasnot "establishing" social institutions, which Mannheim equated with"colonizing"; nor was the planner's work mere administration. "Administering" came after the Principia Media had emerged and theforces had been charted, brought under control, and stabilized.Mannheim described the process of inquiry into the Principia Media
as proceeding through exact description, comparison, causal explanation, the search for regularities, and the formaULotion of principles. He
gave examples of planning for key social objecdves: full employment,
social security, economic and educational oppo:'unity, world order,
and peace. Yet for Mannheim the centerpiece and rafeguard of allsocial development was the formation of the "democratic perqoriality." The purpose of planning was always ,rerdom Freedom was to be
Insured through the constitution of "the dnocratic personality." This
was to be accomplished through education broadly conceived.
Through education and communication 
 the society was Informedand guided, and intellectual elites, the personalities of high socialdisinterest, emerged to Identify the Prfnclpla Media to guide socialplanning. Perhaps Mannheim In,his day was foreseeing elites of thealternate futures and ecology groups who have Identified the PrincipisMedia of this era as the conflict between the finite resources of theearth and the profligacy of man's use of these resources. From this 
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conflict a host of physical, economic, political, and social consequences will follow in the future. Mannheim would recognize thelegitimacy of elites identifying and communicating their PrinciplaMedia, but he would be less likely to understand the discomfort someof these elites express about their own elite status. This may be yetanother Principia Media  the emergence of a social conscience sotortured and refined that it shrinks from contemplation ofundemocratic means for social preservation. Mannheim might haveunderstood this dilemma. He struggled to accommodate his idea of thenecessity of planning and social guidance with his idea of the primacy
of unlimited freedom.

Mannheim never gives clear examples of Principia Media for histime and place. One might infer that they included: the conflict between the maobilized powers of totalitarian nstems and the latentpowev of democratic states; the intrusive and expansive outreach oftechnology; urbanization, and social complexity; the aging of industrialization; the power of mass communication over public opinion; the rise of mass education; the breakdown of moral and religiousauthority; and the loss of philosophical coherence.
The concerns of the environmentalist, ecologist, and alternatefuturists would not have been central for Mannheim. Concerns aboutenvironmental degradation, ecological damage resulting from population growth, technology and resource depletion, did not appear as Prineipia Media for him. But his basic concept of Principia Media, and hisobjective of harmonizing social guidance and freedom, would haveprtvided a framework for addressing such problems.
Scologicai, economic, political, and social perspectives provide thefuturist and planner with varietya of systematic frameworks foranalyzing the broad forces, or Principia Media, that will affect thefuture. Within these frameworks analysts can identify the keyvariables that indlcae the emerging l'rincipia Media that I)re,,age tie

future. We will ex amin e one of th e key va ria )le, 

3.0 Population as a CentralVariableofall Future Systens 
Population variables and their dynamics provide a basic focus forstudying the future of natural and social systems alike. Though energyflow and the cycling of material may be the central variables ofnatural ecological systems, the focus of most systems study is on howpopulations interact with the materials that are synthesi7ed out ofenergy to create at various trophic levels the food webs that sustainand limit populations. Most central of all populations Is the humanpopulation with its power to influence all other populations in allecosystems. Murdoch defines a population a.4 "a group of organismsbelonging to the same species and living in the same area so that thereIs a possibility of InteractJ n a mong its members" (Murdoch 1971:9).The dynamics of all populations are determined by birth, death, and 
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movement or migration. These are the components which are analyzed in the forecasting of the future populations in natural or socialsystems. Given the structure, or age distribution, of the population andknowledge of the dynamic components, the future numbersdistribution of the population can be estimated. In even the most seemingly simple populations, however, the factors that k.fluence population components are not clearly modeled, nor are all varlanitz indentifled and charted. This holds as surely for estimating insect po,.ulations as it does for humans. The problem of managing ecosystems islinked to the problem of charting and managing populations. There arelimits to the increase in all populations, and these are imposed by foodand space, which 

and 

impose cycles of rapid growth followed by theleveling-off of growth, and then decline. 

3.1.0 The FuturePopulationandthe VariablesofNaturalSystems
In the ecological systems model, the population Is a central variable.Analysts study the size, structure, and change in animal or plantpopulations in man's managed ecosvstenm.


populations The Jize of future human
can depend directly on changes in the animalpopulations. Though the size and 
or plant

structure of future human populations are of interest in and of themselves, the planner Is more often interested in the future population in relation to other variables that canimpose limits on the size and quality of life of the population. 

3.1.1 Populationand1iving Space 
Few planners are yet concerned with the future absolute balance ofpopulation size and living space. 7.- limit of space itself is not a directfuture issue. In world perspectiv, the earth is not physically crowdedby the present population or likely future populations. The density ofthe population, the number per unit of area, may be of concern to those
few nations where land 
mass Is small and population large and growing. It may be o7 even greater concern in areas within the nation where
the population most densely settled;

physical 
is but even tn Calcutta, basicspace suffices. The urban planner, who raust deal directly
with population and space, is more concerned about the qualitative effects of the populatian/space balance. Crowding Is made more seriousby pollution influenced by problems

vehicular, and 
of disposal of household,Industrial wastes. More seriouspathologies that still are the socialcan be exacerbated by crowded and polluted spaceand the attendant poverty almost inevitably part of such areas. The urban planner, or local planner, does forecast population densities, theeffects of these densities on pollution and the physical quality of life,and the social pathologies the local environment engenders. Still, evenIn the poorest urban areas, planners are not yet contemplating a futurein which there will be no living space for populations. 
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Population distribution in spatial terms is a concern of spatial planners working on regional and urban development, but their major concern is with basic needs assessment and provision of services. Absolute lack of space is rarely a problem. This is true also in the branchof educational planning called school mapping (Volume II,
Chapter 16)

Even though national, regional, and urban planners are not yet dealing with a future in which space is insufficient for population, forecastsand plans may be shaped differently in countries where ratios of,population to space, or land area, differ. There will be obvious differences in land settlement and coloni~ation plans, and in plans foragricultural development, depending the ratio ofon population toarable, gra'ing or forested ind There may also be differences inhuman resource development plans through education and training,and in the delivery of school services. The planning of educationreform kn El Salvador was shaped by population density and land scarcity and the objective of producing a highly trained and disciplined
work force capable of inten ve utili/atvan of resources oa the model ofJapan Paraguay, where land is plentiful anl population scarce, hasuntil recently inade less intensive efforts in education and training.Planners must reckon with the population-to-land ratio as an indicator of future problems Currently, the ratio is of concern In a fewcountries of Iigh population density an( in the overcrowded urbanareas of iany count ries Ifih population (lensilie, also affect planning in some i mal a cas in India, Banglad(esh, and lava In most situations it is the poptulation ratio to land as a food producing resource,rather than land for living space, that indicates future problems. 

3.2 IPopulation and Food from Land and Waifer Ueo0rces 
Population in ratio to land as a potential source of food is a centralvariable in plans and forecasts Most countries survey and inventory
the extent and quality of their 
crop land, pasture land, and forest
 resources, plan the use and productivity of the land, and forecast the
future production, processing and marketing of the food and fiber
yields. In the future, the land will not change in quantity, but it cSn
change in quality and productivity. Requirements for the output ofland will change over time, as population increases and per capita consumption rises Hence, the amount and kind of land and Its output inratio to the size and consumption patterns of the population Is a centralfr-e in shaping plans and forecasts The variables can be analyzed

and tracked, using several systems frameworks for planning.First, there is a narrow ecological framework Analysis centers onhow the synthesis of plant fo(Kd by solar energy is Influenced bytechnological Intervention in the transformation and cycling ofmaterials Plant and animal species are genetically modified to increase yields; nutrients and water are applied to Increase yields; and 
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disease and pests are controlled. Within this framework the planner 
projects yield according to a limited number of variables identified as 
relevant to the managed portion of the ecosystem. This narrow 
ecological or technological framework is closely related to an 
e:onomic framework for the system. The system is analyzed mainly 
according to technological Intervention and effects, or by economic 
analysis of inputs and outputs, costs and returns. This limited 
framework and perspective is common in rational planning. 

Ecologists and alternate futurists are warning planners who work 
within present technological and economic frameworks to adopt a 
broader ecological framework for their analysis of present and future 
consequences. The broader ecological framework is required because 
ecosystems, even managed ones, are open, and &ll future effects can
not be assessed within the narrower framework. 

The genetic modifications may lead to plant population simphcity 
and increased vulnerability to castastrophe; the application of 
nutrients and pesticides may affect surrounding area ecosystems 
adversely. The technology may require use of scarce fossil fuel 
resources to produce nutrients and to power machines. Pollution from 
pesticides and machines may adversely affect other areas. The soil 
may be depleted in the long run through overworking or through in
creased salinity in water application. Water resources, rivers, lakes 
and the sea itself may be polluted by run-offs from pesticides and in
dustrial wastes; and food chains affected. 

The point here is not to offer a rudimentary cataloguing of en
vironmental dangers of damaging the ecosystcms, and thereby 
destroying future product; of degrading the environment and the 
quality of life; and of exhausting scarce resources. The ch-llenge is to 
plan limits on future production within an ecological framework and at 
the same time satisfy population/food requirements The broader 
ecological framework suggests a future of slow growth and scarcity 
that is very different from that yielded in narrower technological and 
economic analysis. The alternate future of limited prospects will have 
social and political canequences as well as physical effects The en
vironmentalist's criticism of the narrow technological and economic 
viewpoint of growth planners may be well taken. But there is no 
framework or model for linking natural systems to man-made social 
and economic systems for purposes of comprehensive planning. 

3.3 Mineral .nd Etergyl Ile,.source,.s andFutureI'rospects 

The stock, use-rates, and depletion schedules for mineral and energy 
resources within a national boundary are dealt with by analysts with 
special competence in the field, and the general planner incorporates 
their assessments into the appropriate sections of his forecasts and 
plans. The focus of interest may be production targets for nulneral and 
petroleum reaources, the availability and price of the resources 
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related to the technologies and production targeti of the national 
economy, and the export market demand and price structure. The 
human resource planner may also be required to estimate employ
ment and education and training requirements in the mines and 
petroleum sectors, and to trace the effects of production in these sec
tors on manpower requirements in related sectors. 

Planners may have to go beyond forecasts of supply and demand of 
mineral and energy resources for conventional short and midterm 
development plans to trace the broader effects of the future world 
shortages of mineral and energy resources. World surpl.ics of the prin
cipal minerals and conventional energy sources, use-rates a..id deple
tion schedules have been charted for some time I)iminished Atocks of 
key minerals have long ago been forecast by Cloud (1969) aild ark 
(1968) and foreshadowed in early surveys by Lovering (194.1). The 
same is true of petroleum as a prime energy source. Forecasts of 
possible scarcities go back more than two decades and appcal regul Ar 
ly in government publications (The Minerals Year Book 1965) and in 
special commission and study reports (llubbert 1962). 

For the planner, the future issue is rather one of analyzing and 
forecasting what the technological and econemic consequences of 
almost certain depletion of key minerals and petroleum will be. 
Schumacher (1973) has presented technological alternatives; 
Boulding has discussed economic alternatives, and I)aniels (1964). 
White (1965), and Glasstonv (1967) discuss alternative energy sources 
from solar energy, geothermal energy, tidal power, and nuclear 
power. Nuclear power is a typical case of a risky good The limits on 
expansion of hydroelectric power capacity and tht costs, direct and in
direct, and the costs of greater use of coal, and exploitation of oil 
shales, have been estinated lih:e thlle ale no options to facing tle 
limits within a natural systems framework, and for the planner, the 
future issues are confined to projecting almost cert in dechrie in pro
duction, the econoinic consequences of decline, the develop~ment of 
altern&tive technologies, and the environmental and social conse
quences which will follow 

3.4 The lFuti i s ot itoll ti . lllile 'C(,t i lv)1,t.tded Vi. jllll )Il)/ luflig 

Quality ofI Ife 

In a world already plagued by resource scarcity and pollution, the 
futurist need not resort to dark prophecies of event%that lie allead; he 
can point to the iniaedliate, though not worldwide, examples (of the 
evil. The problem .% not in the futuie, theie ate ahealy depleted 

mineral and ptrolemn resouces 'h0 is a iesent danger which has 
already passed into the world of policy and pi ogl anin reponse in more 
complex cotttries and econni ic, 

In countries whei e the effects of environmental insuli and pollution 
are not so apparent, either because population densities are low or the 
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industrial development level is modest, the planner can use the present state of poilution and environmental degradation in advancedcountries as an undesirable model: but it is doubtful if it Is the
blemishes of richer countries that hold the attention of poor ones. Inthe poorer and less densely populhted countries of the world, not onlyare policies and programs for avoiding environmental degradation notin place, but attitudes of environmental concern have yet to be shapedexcept among elite minorities. Here the planner does have the task ofapplying ecological models to frame economic forecasts and plans. Ifpersonal experience is a guide, the receptivity is not yet high. Some
government officials accept the reality of the danger and the futurewarnings it implies for their situation, but feel that alloviation of immediate poverty, satisfaction of basic needs, and the development of 
more productive - only in the short term - agricultural and industrial enterprises is of more immediate concern Environmental 
concern is perceived as a preoccupation of the rich, though pollution
and deterioration affect poor and rich alike.

Even in areas where the effects of environmental pollution are as op
pressive as in any developed country, as in Calcutta and Karachi, for
example, there is only concern. Sometimei there is a policy response;
somewhat less frequently there is program and institutional actions
but rarely any implementation. This is understandable in the setting ofCalcutta where die plan norms for bustee (slurp) environmental
sanitation and improvement provided one sanitai y latrine for every 35
people; one potable water point for ever 65; one bathhouse for every
120; concrete-lined but open sewers, paved spots at the intersection of
major lanes and an occasional street light. The need expressed by peo
pie ut the bustees was for a jot), preferably in a stable industry and irrespective of Its contribution to general pollution T'ihe ecological
framework may serve to Identify and raise serious, even fatal, pro
blems which will affect the future, but the resolution of thE, i)oblem forhuman populations can only come through social policies and educa
tional programs; and the development of Ihese policies requires

analysis of the social, psychological, economic, aiid political forces

that have the power to (hdg' tIh(' orv
ftit 


4.1 Futures "Irace(frotn .SocI Mtructijres atlt hi " .. , 
Population is tihel basi( Vll lile lot *'11,1 tyli (he piobleih of plarl

ning and managing 
 naturaiI systemt n and flo foir '(.sting future
developments in the 'I ut ,systei it- %frchiti. and dynainics ofpopulations forms the b,rhlss fol t/Iu: Ie iutur play of social forces,
and planning responses to fiturt i le hr s Ft'ort her, at risk of
repeating whal iglttlt tie too ob ou%Ioiner it ini utlo tii die first place,
the danger signals that a rise it)Ilt.natul al systeml s are only lesolvable
through act ion Ilso( Ial syslten s IIence hocial, poliltlctl, and economic 
fra meworks for analysis art, re i ired to identify the l'rincipla Media 



variables of these systems. These variables are basically attributes of 
the population. 

The structural characteristics of age and sex and the dynamic com
ponents of mortality, natality, and movement provide the basis for
cha ing future social developments. Central also to the analysis of
social dynamics are the cultural characterlstice,-f the population, the
ethnic, linguistic, and religious membership, and the acquired status 
of literacy and occational attainment. Allied are social and political 
group memberships and the rights of participation in cultural,
political, and social activities. The ,iconomic characteristics of the
population and its -,roups are reflect(,xi in workforce participation
rates, employment, and earnings by economic sector -"Ad occupation.
Related to earnIngs and income are living standards measured by
food, shelter, clothing, and household services The nutritional,
physical safety and health status of the population and its subgroups,
and the quantity and quality of health, education, and welfare support
services provided to the subgroups are also central indicators of social
devetopment. The spatial distribution of needs servicesand by
regional or rural-urban status is also relevant. These variables, when 
characterized and depicted in series, can be used as indicatort to com
pare social conditions across time and space. 

4.2 Social indicatorSchemes 
Comprehensive and detailed s),tems of economic, social, and

political Indicators have beei de eloped by Textor (1963), Adelman 
and Mar:ls (1967), and B~auer (19#5). National indicator series are
published in the United States and itnother countries, and compiled in
to world volumes by the United Nations and its specialized agencies.
Planners and analysts have been furnished with information formats 
and schew,;j of systematic indicators for assessing population status
and basic needf, monitoring service, and planning future coverage.
Assessment of economic distributin and social equity, cultural and 
pol!tical integration, and the status of groups on political and legal
rights can be assessed broadly on the basis of indicators, and - more
specifically  by analysis of the workings of national co-acic Atruc
tures, social institutions, and political and legal processes. Most basic
indicator series stay the same over the ycars; but new !ndicators are
developed and different variables and com,binations singled out for at
tention, as development interests and fashions change, or social 
diagnosis improves in specificity and coverage 

4.3 Socia) Systems FrameworLs, Indicator Systems, and Social 
Dynamics 

Social indicators can be used for more than an assessment of the pre
sent. The indicator series that rpecify key social variables, and the 
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ratios, Indices, and norms derived from observing, measuring, and 
relating Le variables, can also be used as a systematic basis for iden
tifying and forecasting the broad play of forces that may shape the 
future. The epistemological limitations in developing the framework of 
indicators, the masking of assumptions in choices of variables, and 
problems of specifying und measuring variables and relating them in 
analysis, are discussed in the technk.a and methodological chapters of 
Volume 11, and in the following :'h,pter by Mc inn. 

Beyond the basic dtfficulties of dealing with the future !n any
systematic way, it is eifficult to relate the general systems for guiding
social analysis (the systems of Mannheim and Etzioni) to the more 
detailed social indicators of the type df,,icussed. The indicators in turn 
must be related to the organizational and individual behaviors that 
shape the present and determine tic L:!%ire. The emerging Principia
Media are not easy to discern in !eiation to tnc welter of variables and 
indicators moving in complex social systems. Hence, ether the Phin
cipla Media are left tantaiizingly unspecified, as in M-,,.,.'im (1949), 
or they are boldly schematized, at risk of abstractios ard unrL lity, by 
Etzloni (1968). 

5.1.0 Assessing CentralCurrentsof the Future 

Even wthout a comprehensive system that will cover the full com
plexity of social reality, the planner can draw up his own ist of broad 
currents that run tov,ard the future. In some cases the sociul ,nalyst 
can chart the directlan and specify the force, ilow rate, and volume of 
these currents; but if there is one sure Pri ,c~pia Media in social 
diagnosis, it is !hat some of the major currents not only will not , 
verge, they will impact and conflict. Determining these currents to the 
extent It can be done Is worthwhile for the planner, whether or not he 
can do anything about controlling them. 

5.1.1 Les for fore 

The fOture as portrayed in the ecological framework provides one 
central iiet of themes. The reource (,f h!. narth, the energy and 
materials used by man and his technology, are runninp down. Man's 
environrent and tho quality of plhysical life are being adversely af
fected, and the potential for future Increase of physical output 
growth as It wasi once called - is reduced Innovative response 
through alternative technologies may mitigate this, but the prospect is 
almost Inevitably for reduced produck and for sharing these reduced 
portions among Increased numbers of aspirants. This cantral fact 
must thape the way planniers view the future and respond to that view 
through social plans, policies, and programs. 
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5.1.2 The ProcessofSharingLess Among More 
Yet another current running is the growing pressure to assess and 

meet the basic needs of populations which are increasing in numbers 
and raising their aspirations. In meeting these needs In the social 
system, there Is the further contributory stream of objectives that seek
to increase the participation of a massive and growing population so
that they may determine their own needs and both the manner and 
pace in which they shall be met. Planners in the social system must
respond to this future force as well, and conflict is likely. 

5.1.3 Powerand ControlofSharing 
These currents may well not converge, and the distance between

them may at best be narrowed not or'v by reducing waste and con
sumption but also by distributing prod,,cts more equitably. This may
have to be accomplished with more t nd not less exercise of power and
control, for the convergence must be engineered across class and na
tional boundaries. Instead of convergence there may be class conflict 
and destruction.

This, it seems, is the central setting for the future, with the problem
founded in physical systems limits but resolvable only through social,
political, and economic analyses, and the plaits, policies, and pro
grams they shape. There are also other seconda-y streams that may
be tributary to the central currents and thereby affect their course. 

5.2 The ('otrilutory 'olential of .eilrnlng and ('ommunications 

Systems 
The technology for increasing human learning through mats coin

munication of knowledge is already reducing population growth, but 
not reducing the pressure on resources. Communications could be used 
to reshape human aspiration, so that the consumption and waste that
competition inspire are devalued, and Internalized control and
cooperation are Increased There are few signs of this, except among
elites for whom c!)nipetltion is less critical, but then it Is only theseelites who have shared in the first fruits of improved learning and In
creased knowledge Perhaps th,, message will be accepted by all; but
If there Is one set of activities which social analysts and planners
should address for the future, it is the reshaping of learning systems
and their environments - schools, the workplace, Inedia, and social 
groups and orlanizational contexts, The central outcome of learning In 
an alternate future society will have to be a sense V, reward from coii
sumption foregone. Sacrifice must be accepted willingly by more than
elites who opt for abstinence after the fruits have been tasted and the 
tree remains there for the shunning. There Is the much mefe difficult
task of edncating so that all the population work harder, rweolve
limited material benefits and enjoy it more, Fonr this the educator must 
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get below the surface of present political and economic systems and 

their professed and unlived ideologies. 

5.3 Organizationsand theBasic Community 

Working against the positive flow from improved and expended 

learning systems is the fact that political and organizational struc
or even opc'nhg their windows. Nor is

tures are not disintegrating, 
plitical and educationalthere persuasive evidence that increased 

openness are coming. Where are the alteriative, open forms that will
 

serve to maintain a future of increased satisfaction from reduced con
at least until the learning
sumption? Not in the notion of networks, 

systems of the future can' handle deep forms of affective leaning as
 

well as they now handle deep forms of coisw,,ve learning and shallow
 

forms of affective learning.
 

5.4 The Base for Affective Learning: The Famlly 

Adisturbance, roiling under all currents, is the decline of the family, 

which is first among communities. For good or ill, the family has been 
social relations have sufficiently strongthe only group in which 

members who accept mutual, socialbonding to sustain and reward 
where there was nothing else tosacrifice. In the Calcutta bustees, 


shelter man from madness there was family, and only on the founda

tion of this primal communiy can a future of sacrifice be sustained. If 

affective learning is to shape and mediate a future of conflict between 

natural decline and the social growth necessary to acceopt decline, the 

degradation of the family environment, ironically in those societies 

where concern for the natural environment is most advanced, is a 

tributary if not centra, current to which planners milst attend. Plan

ners work within state structures and not within family structures, but 

fortunately many live within families and it may be hoped, will have 

the chance to develop benign social policies through practice there. 

There seems no other ,social group but the family on which the burden 

of affective social learning can be placed. 

5.5 The Controlof Affective LearningSystems 

In the development and control of affective learning, based on the 

family as primary community, there Is a resource to be developed that 

in future potential can replace the physical resources that inevitsb y 

will be depleted through time. This Is the resource that Is currently 

dead, filed under female in the bulk populations of the world. One ob

vious current In the future will be the opening of this group to the op
political participation. As a conseportunity for full economic and 

quence of this, work and struggle may provide a surer test of those who 

are fitted psychically for leadership in developing the affective learn
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lig that must prepare humankind for mapping the convergence of cur
rents of the future. 

Proposed is something somewhat beyond giving those presently
classified as female control of the powerful technologies of 2earning 
systems and communication that roust surely dominate the future if 
hum ankinn is to survive. The proposal is that social role be determined 
by free individual election after trial and test, and not by physical acci
dent attendant on birth; and that the determination be based on the 
preferred and dominant method of oealing with problems in the world. 
There might be three role categories: physical, intellectual, and affec
tive; and the latter group, predominantly female until the culture 
changes. would control the communication and learning facilities 
which shape basic values. Reproduction of the species would go on as 
physiology and technology dictate, but not dominate other vital 
ecologicai, social, economic, and political dynamics of thought and ac
tion for social survival. 

6.1 OtherEddiesandFlows 
There are other currents to . iich the planner may attend, according

to his ranking of values and his judgment. These may be Principia
Media of a dying force, but with consequences for the near future. 

6.2 Urbanizationandlndustriahzation 

Urbanization may have spent its force in some parts of the world, but 
there are still strong effects from migration and the attendant social 
pathologies of rootlessness and family and communal deterioration. 
These signs of urban disorganization and chaos are apparent to the 
unaided eye. Some students of urban ecology, Smock, for example
(1971), see signs of better tidings for cities, where the diversity of the 
populations may be the basis for future social strength, and the city 
may provide the setting for resurgence and social growth. Others see 
the city as perhaps providing the fourdation from which some as yet
unidentified social form may emerge.

We may infer from the wide acceptance of the term post-industrial
Society that ndusti lali/ation, at least in its own formn, is a partly 
spent force, in the backwash of which we now live, rather than future 
force. This seems consistent witl the central ecologital argument and 
the alternative technology advocacy. Still, "aviy rindown mills will 
have to be turned into museums and schools before the old form disap
pears, and alternate technology and cottage industry may permit
swords to be beaten into plow shares, or the reverse. Industrial and 
manpower planners are still sketching out their near futures pretty
much as of old, but there is more attention being given to the service 
professions in even the smaller and less complex economic plnns. Here 
the concern Is for future changes that are more sweeping In their ef
fects. 
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6.3 Denationalizationand Decentralization 

Some see significance in the trend toward greater differentiation 
titbal, ethnic,within nation-state boundaries. The strength of some 

and old national groups may be rising and the power of ,Le central na
tional unit declining. 

In partial response, planners and policy makers have stepped up the 
rhetoric on differentiation, and in some cases educational programs 
have followed which address linguistic ard cultural differentiation an<' 
aspirations. These forces and responses can only continue in tCe 
future. The improvement in learning systems technologies will be 
capable of serving more diversity. More books, and books in a greater 

are coming into countries where homogeneitynumber of languages, 
was once a sound economic argument. The same is true of media 

broadcasts. 
National fragmentation and decentralization currents run strongly 

at the same time the trend toward transnationlism continues. The 

power of the multinational firm grows. The world state does not seem 

to be emerging, but perhaps the basic ecological framework and need 
across national boundaries. Withinwill permit attention to problems 

countries there is much talk of decentralization of services and social 
with hopes for increasedresponse, and this is sometlmes combined 

local participation and more equitable distribution of power. This is a 

force that is clear in most national pl'inning and will continue to be. 

Allied with it are the the expressed needs for bottom-up as well as top
and this trend will continue. Plannersdown strategies (ludson 1976), 

have been accused of resl,.ting this trend because it makes their work 

more complex, but this does not seem an accurate assessment. Plan

may well welcome the trend to participatory planning: first,ners 
because even if it makes work more complex, it at least makes more 

work; and second, because planners thrivc on systems conplexity even 

when the systems do not. 
and bottom-up strategies are theDecentralization, participation, 

preferred political and .ocial approaches of most of the liberal elites 

who foresee alternate futures. The inherent paradoxes have been men

broad trend, it would seem that decentralization, partioned. As a 
ticipation, and local differentiation can only increase steadily In the 

future. The Improved learning and communications technology will 

facilitate it; the improved educational levels of the population will re

quire It; and both planners and their critics are in favor of It. No 

political or economic system or ideology Is publically for dependency, 
arealthough one gets the impression that the dependency theorists 

of the world. Conservatives are againsttaking on the dark forces 
at least at retaildependency as It is manifested in welfare action, 

level. It becomes industrial development when governments wholesale 

welfare to large industries. Anti-imperialists are against dependency 

fostered by nation-states and multinational firms. even when Lhe 
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patron states and firms claim to be aiding weaker states. People
believe in the work ethic left and right, and both majoritiesi andminorities are against patronage. Majorities oppose it because it coststhem money and time, and minorities because it Is partial and de
meaning.

The disestablished Marxists, especially in the affluent cauntries, oppose dependency fostered by imperialism espouse local participation
under ideological guidance, aied advocate policies and programs thatpromote more equitable distribution of economic benefits. The futureshould be hospitable to these features of their social program, but
other political winds may prevail if there are unbearable scarcitiesand competition among chauvinist nation-states or transnational 
firms. 

7.0 Summary 
These and other currents run into the future, and the planner mustidentify them and trace their ccnsequences as best he can. The selection of aframework for viewing the present and glimpsing the future isarbitrary and based on the values of the viewers. The ecological

framework is no exception to this. Once the danger signs in naturalsystems are read out, all futher response is determined by political,
social, and economic forces, and analysis must go forward in these
system's frameworks. The message is to open up these narroweconomic and social frameworks where they have been closed to 
ecological concerns. 

In the soci, system's frameworks, the population and itscharacteristics are the basis for analyzing key variables, characterizing their relationships, and developing indicators of past and present
status and future possibilities. There are no systems of thought that cover social systems comprehensively, and yet permit analysis ofsocial forces in all their details and complexity. Systems of socialthought do help in diagnosing broad forces that move toward thefuture. Some of these future currents will conflict, or interact in ways
that cannot readily be analyzed. Selection of certain broad forces thatwill shape the future is arbitrary, as the choices here illustrate. But
futures thought is rot devoid of reason and usefulnesp, even when it isdifficult to trace the future or to do anything about it, to the extent thatit can be glimpsed. There remains the question of whether futurechanges in natural and social systems can be understood, and diverg
ing currents charted, without somo encompassing teleological
framework. Transetndental religions have provided such aframework, but materialistic ideologies do not seem to atretch this far, 
at least Itour age. 





CHAPTER 15 

Themes and Issues in 
the use of Research for 
Educational Planning 
NOEL MCGINN 

Members of the Centro de Investigaci6nes en el Desarrollo 
de la Education (CIDE), Santiago, Chile, especially Juan 
Jose Silva, and Erpesto Schiefelbein, played an important 
part in the genesis of this paper. I am deeply grateful for 
their patience in helpin me move toward the under
standings it may communicate 

1.0 Introduction 

This chapter reviews research themes and develops a typology of 
research useful in educational planning. At some point, all research 
may turn out to be useful, but planning is a dynamic process with 
multiple phases, so not all research is always useful. There are even 
some who say that most research in education is never useful. It ap
pears that much of the research that has been done has not been used 
by planners and administrators, Our purpose in examining this issue is 
to explain why that might have bec the case. We will attempt to 
develop a catalog of the types of resea'rch that may be more useful in 
educational planning. 

The catalog !s intended to serve three purposes. First, it can be used 
to see where to start doing research for planning. It provides a means 
for assessing where an organization stands in terms of the kind of 
research needed for planning. The second purpose derives from the 
first. The catalog can be used to evaluate research proposed by those 
outside the planning establishment, in terms of appropriateness given 
the organization's situation. A third use for the catalog (ind the con
cepts underlying it) is to suggest readings for plannerh v4o would like 
to review research techniques. In general, the catalog tries to indicate 
what techniques are most helpful, for who't situations. 

2.0 Perspectiveson Planning 

Planning requires information; hence the importance of research, 
or the systematic gathering of information or knowledge about the 

341 
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educational system and the reality in which it operates. But what 
knowledge should we seek? And what procedures should we use to seek 
it? Various answers to these questions are put forward in other 
chapters and volumes in this collection, and reflect the various 
perspectives on planning that derive from fundamentally different 
epistemologles, or theories of the nature of knowledge. This typology is 
built around a discussion of two major approaches to planning, which 
differ with respect to definitions of knowledge. These are portrayed as 
ideal types. No one planning exercise embodies all the features of 
either definition. 

2.1 NormativeorRationalPl'anning 

The first or most common aprroach is alternatively called nor
mative, rational, deterministic, closed-ended, mechanistic, preactive. 
Planning is normativein the sense that it is carried out in the pursuit of 
goals or objectives. The normative approach to planning takes goals as 
givens, determined by the society or by its leaders. Although some 
planners state that it is their task to work closely with political and 
other leaders to help develop a broad spectrum of choices, they view 
planning as a process in which they use the scientific method to mar
shal descriptive data to which leaders will then react lauser (1969) 
champions social engineering to solve society's problems. Holmes 
(1972) has pointed out that "the important theories in educational 
research are normative in that they imply conceptions of culture and 
society." The ,.,rce of national planning goals, the process by which 
they are articulattd for planning, and the ethics of the planner as an 
agent dealing with basic goals are discussed more fully in Chapter 12. 

A major characteristic of normative, or rational, planning is the use 
of models to understand what actions should be taken, given forecasts 
of what is likely to happen These models often are used as representa
tions of the reality that is the planner's concern 

2.2 Basic A.siiption, 

The use of models of this kind may involve several assumptions. 
First, incomplete data may force the planner to ai.uine fixm'd coeffi
cients. A second assumption, used to build modelp in the normative ap
proach to planning, is that reality is best described in system terms. 
Each variable Is preswmmed to be related to some other variable, so that 
changes in the values of one induce or cause changes in the values of 
another. 

In some ases planners build models that allow for chariges In 
variable values over time In :jormative planning, the model builder 
may assume that the values of these variables at different times are 
knowable. The models are then used to work out and illustrate to deci
slon makers the consequences of different combinations of Input and 
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process variables. Not all models are rational in the sense of depen
ding exclusively on known facts about reality. Models can be built to 
include other elements. Model builders distinguish between 
algorithmic models, and heuristic models (See Volume 11, Chapters 1 
and 2). 

The argument is made that early versions of rational plans were in
adequate because not enough information was included. The plans ex
cluded from analysis important aspects of the structure and function 
of the educational organization. Warwick, in Chapter 16 argues that 
education is not a passive system that can be totally dominated from 
the outside by a technical planner. Instead, education should be seen 
as an active system, within which competing interest groups vie for 
power, and through their conflict generate the outcomes of the 
system. If, it is argued, we took into account the political structure ot 
the system, and if we included in our models our knowledge of com
peting interest groups, administrative competencies, organizational 
iistory, and the like, we could make plans that work, plans that are us

ed by decision makers. Warwick refers to the structure of the system 
as the environment of the bureaucracy, but he appears to include the 
variables of the environment in his analysis of the performance of the 
system. 

The inclusion of more humanistic knowledge may not represent a 
fundamental shift away from a normative approach to planning Most 
of the people who have taken this approach (Warwick included) 
believe that with sufficient study it would be possible and likely to 
know enough to anticipate enou ,ih Obout the system's performance to 
produlce the d( ,iete t ort(,mie Their ,rgi' w'elit is not that it is impos
sible to piedict systen i peforir u im thn fattre, but only that it isn h 
unlikely, nnle, one l how the a( tor%in the systemtake% I'l,: ., mOmiut 
think and beha ve 

2.3 Proceduresin Norm:five I'lanning 

Normative planning assumes the following sequence is 'he correct 
one to follow One begins by identifying goals A diagnosis of the pre
sent situation indicates the extent to which these goals ire being at
tained. To increase attainment tte planner begins to I(Ko fur alter
native courses of action These are evaluated in terms of the resources 
avallable and the relative (o-ts benefits of the alternatives A choice of 
alternative4 ii in ade The writing (town of this logical process, and the 
statement of th. actions to resolve the Jpioblem, is called the pluan A 
formal presentalton to (ie public ii (onta ned In a pIdn document 

Thu' ecsritiollabovect%an 4vt'rsirnh~hifIcai )n i'lans aiconly initial 

it noie 
avallable Filial plan doetinqL~is, however, seldom if ever get 
modified ilannersn sty oontotrootherthings 

The plan serves am a map. as a model tf reality, that lndtates where 

state ment% whi(h mni, be modified ais Infortmat ion l'tcomes 
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to go and how to act, given the boundaries and goals established by
others. The plan serves as an indication of what will happen In the 
future. It implies that if its recommendations are carried out, then 
desired cutcomes will be realized. 

it.1 An Alternative Approach to Planning 
The second ideal-type of planning may be called situationalplan

ning, or open-ended, or interactive planning, Davis refers to it r.. 
street rational ,nd distinguishes it from the first type of planning,
which he calls straigtht ra ional, but the term situational planningis a 
more adequate 'description (USAI )/hlarvard Project; Paper 74, Davis 
1979). Situational planning assumes that many of the important
aspects of the functioning of human organi7ations are not predictable 
except at veiy shor' range This is so because those orgamrations are 
run by pisoni whose p i'ceptions of what is lossible and what is 
desirable chaage as a function of the situation in which they are plac
ed. The main conceil it of the I lanner should be, therefore, not predic
tion of, and i),ipatit ion for, the future but rat her the shaping of the 
present 

Planners trained tn social science research techniques, especially in 
quantitative sociology and economics, may have difficulty in conceiv
ing of a nondeterministic, nonlinear, norii ational world. The following
example, batied on ideas of Matus (1977) may help to make clear some 
of the assumptions underlying situational planning

The game of chess is a model of reality of a medieval society Ob
viourly it is only a model, and a crude one at that, failing to rapture
what we might consider some of the more important aspects of 
medieval life and tites Even this simple rmlel presents a tremen
dously complex set of alternative outcomes, so many that for years
computer programmers founld it extremely difficult to build the pro
gram that woiid allow th, machine to play the game as well as most
people play it If one defines the system of a chess game as Including
only the pIeces on the boad, one has a low p1robability of predicting the 
next move that will be made, even when the game Is being played bet
ween expert players g1tedlctions three or four moves ahead are impossible In part this Is becaue sone moves in chess have the ability to 
change the structure of the ga me, to alter the rolationships between
the pieces, so thidt tli best following mlove is totally unlike what it 
would have beein had hon' other move been in ade 

But, more importantly, the pieces on the chess board do not move 
themselves, they are not governed by somne Inner logic and overar
ching perception of the systen of the board that allows them to choose 
the beat move, ' lie move which Is made depends on the players, who 
have not only varying perceptions of the possibilities on the board, but
also varying objectives In playing the game. For example, one player 
may be seeking to win, another might want only to stalemate (tie;. 
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These objectives change during the game as the pljyers' judgments of 
their chances for winning change with the play. After several moves, 
for example, one player may see that he is likely to lose within the next 
five moves, and decide to play for a stalemate. The other player, who 
perhaps started with a pessimistic evaluation of his chances, switches 
A4s objective from stalemate to victory. Even more, the style of play of 
each player is a reaction to the style used by the other player. In 
response to one kind of attack the other player uses a given defense;
when the attack changes, the defense changes, and so on. 

In this situaticq, then, even full knowledge of the present would not 
make long-range planning possible. In planning, the model is more like 
Kriegspiel than regular chess In Kriegspiel each player has to guesa
the movements of the opponent-they do not share a common board. 
The players must constantly infer their opponent's moves and inten
tions on the basis of limited Information (Hollis 1977).

If we could have full knowledge of the future, inluding changes in 
the objectives of the players, a model of the play of a chess game would 
in fact predict the outcome of a game. B3ut as soon as we planned to 
change the outcome of the game, the future reality of which we would 
need knowledge would also change. Skillful chess playing does not de
pend on long-range forecasts so much as it does on being able to cor
rcctly diagnose each situation as it occurs, and move to create a more 
favorable situation After each move of his opponent, the player makes 
a new assessment of the situation and plans his next several moves on 
the basis of assumptions of how the opponent will respond The com
puter programs designed to play good chess now do the same thing.
Rather than store in memory 'he extremely large number of possible 
games that can be played on a chess board, the computer develops a 
capacity to evaluate each situation in terms of its immediate (short
run) possibilities Decisions are made on the basis of what is the best 
possible move, given these circum.tances And the circumstances are 
re-evaluated after each move. Gabor (1969) argues that the bcst move 
is one that will allow the greatest freedom after the opponent's 
response.


Planning is, in this approach, a continuous pr :"ess for guiding an 
organization toward objectives Both strategies, and ohjectives, are 
assumed as changeable and changing This kind of planning is interac
tive in the sense that It assumes that the organization (and the persons 
within it) is the subject of the planning In pursuit of its objectives the 
organization not only changes itself but also attempts to change Its en
vironment E ach change permits a different perspective both on what 
Is required in order to continue to move toward existing goals, and on 
what other goals might now be attainable, given changes ir. the 
organization and the unvironment Interactive planning seeks to en
courage this permanent revolution in which the organization (or the 
persons within it) makes Its own history 

Rational planners may in sorie circumstances limit their roh. to the 
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determination of means-ends relatinnships, using knowledge aboul the 
past. In this situation they might be likely to assign the responsibility
for determining goals to the political leader. The responsibility for in
suring implementation would be attributed to the decision maker.
We!sh, in Chapter 12, has defended this as the only ethical choice for a 
planner who is acting as an agent. In Welsh's view tbe plannr has no
right to modify the fundamental principles of the nation in wbich he
works. Our interpretatiGn of situational planning aiffers from Welsh's 
view. Situational plknners are committed to their syatem and are in
volved in all aspects of the change process of the organization The
distinction bctween planner and decisinn-maker is blurred, and
perhaps all of itresponsibilities of planning are subsumed under 
management 

Situational planning does not assume consensus about goals and 
values a:.aong the actors in the system Instead, i',is assumed that ac
tors may have fundamental and irreconcilable differences in objec
tives. Solutions are therefore almost always compromises, worked out 
in essentially unpredictable transactional processes Knowledge of ac
tors' values, while useful, is not ,ufffirienl Schon ( 1971), after review-
Ing a battle scene in Toloy's Warand .11e.ice,coin inont that 

The implenier er of public policy, like the (onniander in
chief, works i'ja situation whose inoiter nt a in bigL exlt )resses itself through (liincoml)atbhle pu'rsl'tctivs of the 

ey actors (p,23) 

Ackoff (1974) states the c'a e this waiy 

interact ivits tiy to detign Ilh' systenm th'y control so 
as to increase t -irability to learn and adapt iapidly They
maintain that experience is no longer the best tea her, it is 
too slow, too anbiguous, and too inprt't'ise
Therefore, they atitherpt to rutnhmv,e xperit'n(e by ex
perimental ion xslierever l)osil)lt, '1hey ti y to desigr the imrtlementatlion of t' wery chet iSiorn as at' e Sp'r Ilnealt that tests 

s effc'tivent'ss and that of 01t' ploc,.,e by whi(hIt was
reached (pt 27) 

Situational (ol10 1,0 tv') iliiirmnk,, is nirev thai Just immediate 
decislon-niking Ittl- s, h %vit a fili ' it'lit ation, thttvi is a (oncern
for whal will hal ,''ii i%&n the adtl It,,t 4l4nloling lrnpil sIbis kiind of 
the hope that dit' to dis l'Iiig 11 .adv 1i is openialthr than followed 
ended. l)escrilh'ig his "Ililli an at it(ll ,ide'l,'' (Ilbekhan I 1t;h9) says 

It is isplaInil whlh the ouoltiv I i,ent.d or (rtehd ansom(thlng new, rather than as a %4olut,on arrived at as a
result of the manipulatihn of givens (p 124) 



He argues the following differences In approaches: 

Mechanistic Model Human ActionModel 
Goals given from outside Selects vahles, invents objec

tives, defines goals 
Designed to solve specific class Seeks norms, defines purpose
of problems 

Intarnl! organization indepen. Higher-order organization defindent of purpose ed by purpose 
Controhed by external policy Srif-regulatirig and self

cdaptive 
Programmed acdons toward Regulation of steady-stategiven outcome dynamics through change and 

permanence of meta-system's
self-adaptive and self regulatory
tendencies, through policy
forumlation 

Feedback and controlgeneral Goal-derived feedback
by action amplification 

Emphasis on feasibility Defines mechanlstic system's(timeliness) of alternative ac- operational characteristics 
tion 9chedules 

3.2 Normative Planningand Research vs. Sltuational Planning and 
Development Research 

The previous contrast between different conceptualizations of plann
ing has Its parallel in different conceptlosis of the procet- ur activity ofresearch. For example, Guba (1968) distlngilshes between researchand development as two different seqiuences of data-gathering andanalysis. fie lays out the following steps in the sequences: 

5esearch Development 

Depict Depict
Relate Invent
Conceptualize Fabricate
Test Test 

The researcher .,ercis much as a painter depictsa he atttpts to discover tle salient elements in the a tuatoae andte to portray .hea, In their approriate relationahips andcowtexts. The deve j.er depicts noto portraythe procesbut to monitorIt, to discover problems I their still Incipientstages and thus to be able quickly to counteract them. 

The researcher tests srifyin order to or refute hishpheses. It is imperative I4 his testing that he maintain 
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vgorous contr over ll elements so tt OmY thuM that1 

esler sI ifically Into the Ihoo".can .iat t... t us 
we establish universal laws. ?elprerIsmet 
with controls. however ...When he develops a solution to a 
problem it must be clear that it will work not only in the 
laboratory but in the worst of all possible worlds in which 
everything Irrelevant is free to contaminate (p. 4?). 

Patton (1975 p,40) contrasts the "dominant" or conventional ap
proach to evaluation research, with what he argues is a needed "alter

.native," The alternative paradigm he describes is congru-nt witj 

situational approach to planning. 

Alternative Paradigm)ornlnantParadigm 

quantitative 	 qualitat),ve 
concerned about reliability 	 concerned about validity 
objective subjective 
distant from data close to data 
focused on impact of com- holistic aslys 
ponents

concerned about outcomes 	 concerned about process 
for scientists for practitioners
 
large sampks case studies
 
interested in generalizations Interested in uniqueness
 
tends to ignore interactions 	 picks up indiv id'jaitreri.ent

interactions 

Others have suggested that (;uta's view of science end research is 
unnecessarily limited, that what he calls "developr,;;." is just as 
muchiisearch as what he calls "researcl. Thy furt,,. itatethatfor 
education, development is a more appropriate research. pproach than 
is Guba's research One view is the following" 

1he narrow view of science tends to deflme It by three 
characteristics, (1)as descriptive. (2) as vahut,-,r'e. and 
(3) as nomethetic Science as thus conceived hss 'In,ited 
utilit for education, great as the utillt) within thest. lmits 
may tu 

41) Ac(ording to this definition, science is purely 
descript.ive, the investigation of relations among 
phenomeni But education is not, strictly speaking, descrp 
tive. although. of course. it makes great use of descriptive 
knowledge l'ducation's primary phenomena simply would 
not exist if it did not prouce them itself, It Is an 'uperatIve 
science' (to Lse flacon's term) or a 'productt''e saence' (to 
use Aristotle'o) not a descriptive one it Is an intentonal, 
artificial, iitervention In the nature, development or 
maturathkn of human beings 

(2) This Intervention through education must he 
l ustifled This fact stands In sharp confict with the deftoi
ion of science as value4ree Education Is Intended to 

be 'good for' students., .Since education does not aim at 
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mMe 'chane'but an 'improvemnt' of some ot, duce.
Uon Is inevitably Involved in normaUve dlscourve and pro
blems of value to an extent that the 'hard' sciences rarely 
are... 

(3) Finally, says the narrow view, science isconcerned
with universals, or, In more current terminology, withfeneralisations of extremely h~ih probability" (Dunkel9I1TZpp. 76-70J). 

Research, as Guba views it, might be useful if education is to be 
treated as a phenomenon to be studied, much as a zoologist studies a
colony of ants. Studies of this kind are useful for knowing what has hap
pened in the past, and could happen again if variables stay th,, same. 
But the nature of human communities Is tbet they can and do seek to 
alter their circumstances as well as adapt themselves to them (Dunn
1971). Planning, based on research of what exists (at the time of obser
vation), is likely, then, to be of limited utility fnr planning for change, 
or for imprivement in Dunkel's terms Galtung (1973) makes, this com
ment: 

. .what one would have against planning would not so
much be that predictions would be shown wrong or that Intereating possibilitles are excluded from serious attention.It is rather that Iong-term planning will take place on the 
basis of the variables considered relevant and important
yesterday ,p '35) 

Ile goes on to argue 

:.one canrot !rvm data from the past alone infer anything
at all about the fuitire. For that purpose different things are
needed: a clear conception of the values one wants to
realize; a tremendous amoant of Imagination as to educa
tional structures that miht saiUfy those values, and also. very basically, theories thit may Justify the assumptions.
In empirical research ne rI er values nor suggestions about new st ructures enter, and theories mry, come conseas a 
quence of empirical research bul ire not In and bythemselves part ofl (p 233) 

Critical to a situational approach to Pl l&aitt is a theory about th 
desired future stat., includiN explicit statements of objectives and of 
how the system oal(i oret ate it meet them 

3 3 Summary 

Op to this Ipint, two ideal type romceptions of pislinq and of
research for education have been reviewed The first presum*e that 
reality, i stable, that relatlotshlps among variables thang# in wsyt
that ran be known btforehand. One can, therefor, forecast who# Is
likely to happen In the future by the study of the prosont and paWt. 
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Plans for the future can be made on the basis of understanding what 
has happened. (Note, however, in Volume II that forecast does not 

mean predict.) 
An alternative perspective on planning and research argues that 

social development is not stable because it depends on judgments and 

consequent actions of human beings, who are responsive in tremen
dously complex ways to the situations in which they find themielves. 
Predictions can be made with any degree of reliability only a short 

distance into the future because people will change the present reality 
by their actions, and in turn, be changed by the effects of their actions. 

The first approach to research and planning would suggest that we 

study the present, learn enough about it to build a working stotistical 
model, and then use the model to generate not only forecasts of the 

future, but also the likely consequences for us of changes in major 
variables. We would then plan how to adapt to, or avoid, those conse
quences.
 

The second approach argues that this effort is inadequate, that in

stead of building elaborate computable models, W- should move as fast 
as possible to operate in the real world, observing what happens as we 
attempt to realize our vah:es We should develop a theory (or hcuristic 
model) about that world and improve the validity of the theory b put
ting it into action, by making it r,,al 

Planning 15 similar to nonrational invention as described by Schon 
lie argues that, in some. instances, invention-the creation of new 
forms and processes - proceeds better tihrough the use, of nonrational 
techniques This ne(anii wotking "backward hom intriguing 
phenomena rat her than foi ard from well-defined objectives," 
responding "to problem. and opportunities distovered along the 
way "(Schon 1907 p 18). 

The second approach would imply that research and planning need 
to be part of the actvlt ls,,if the decision maker, that decision making 
is, if you will, part of the ri searc'h process itself, and that research is Y 
political and polticied activity and, hence, o,, emotional activity It is 

still cognitive ,'( or(dng to Sch ffher (i 7") ('httrchitiain goes furlher 
to assert that ' I'hi, 1 1ner has t i - e oil being a precise sci-w 
tist, lie needs to encot, ragoe radical Ici points In fact, I would be 
tempted to say that wheaqver plannlnA begins to look as thonigh it i.1 
following tied a1o troe prIcedures that have worked In the past, then 
planning is in dangt of beconlog useless ' (('hurchman 1968 p 164 

'The coontrusts butc[ien le two approaches have been oveldrawn 
del lberIat vly to in phitslie the need to reduce delinchence. (in the first, 

or sclentllfh. approach to iesearch and planning The section that 
PlDows will aI gi' that the good pIanner haas to utt, lolt-normatilv and 
situational alproaches to phunaing, and to use bot the dominant and 
the alter natlvi paradilim in aesear'h to support plannring If this paper 
Zippears to roint down huavily for situational planning and develop
nlient research, It IOtbecause researchers and plhnners have tended to 
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Ignore (the need for) these alternatives in their work and writings.
Not all planners can be accused of ignoring the nonrational uses of 

planning, however. For example, Davis (1966 p. 63) calls special atten
tion to the double utility of manpower planning: to provIde rational 
projections, and to motivate political decision makers. 

Schon (1967) offers three reasons for persistenc in the use of the ra
tional approach. First, it promises to reduce uncertainty. Second, In 
conditions of stability, in a relatively unchanging environment, its 
assumptions a,-e largely justified. It is useful for planning In a steady 
state. 

"but there is another sense in which belief in the ra
tional view may b,- justified. There may be utility in acting
as it it were true. The process of planning, which assumes 
the rational view. may be useful even though plans are
bound to be inadequate. The formulation of objectives for 
technical effort provides direction for the effort and a 
stimulus for action.. ." (p. 41). 

4.1 Frameworkfor ClassifyingResearchfor Planning 

Planning is not a unitary pheniomenon It is not an action, nor a pro
cess in the sense of something that is integral. It might be best to 
describe planning :i a set of activities that appear in a number of 
forms as an organization creates its own history. We may borrow from 
the normative or rationalist conception of planning a set of labels for 
these activities Planning takes place in each of the four major cycles 
in organizational problem-solving; we can call them detection
analysis-decision-action cycles These let ms are meant to parallel
Guba's scheme, and will be defined shortly Normative planning often 
appears to have been done on the assumption that each program or 
project of the organliallon moves through one cycle only. A more 
reasonable assumption is that even within projects there may be more 
then one cycle going on at any one time Al each time, therefore, the 
planner, or planning in an ot ganibatlon, may be concerned with detec
tion, with analysis, with d,-iflon, an'l with action simultaneously. 

The information requfred for appropriate performance in each o! 
these cycles varies What is very important to know for letection is 
almost irrelevant for ation, and so on imlilarly, the methods re
quired to colhct data vary Asurvey may be good at one time point and 
almost useles i,,ter, or eariier Different analytical techniques will be 
required according to 'he itage of the cycle.

If one is willing to accep, the lerspective (f this paper, that planning
consists of data collhctloiw id analysis In each of the stages of the 
decislon-to-action cycle, then one must also accept the notion that all 
organizations plan, because all organizations go through at least some 
of the requisite data collection and analysis Instead of categorizing 
actions by th OvPee to which they ate planned it would be more 
u~ieful to talk about the quality and quantity of information used in 
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each stage leading up to the action. Planning is then seen as a part of 
each stage in the cycle, that is, as part of detection, of analysis, of deci
sion making, and even of action itself. 

The detection-to-action cycles of the organization are 3et within the 
context of a larger cycle that the organization (or a program or a pro
ject) is moving through. This larger cycle also influences the data col
lection and analysis process. The stages of organizational change have 
been identified under various labels, and certainly the number of 
phases is not a fixed quantity, but it seems convenient to describe three 
here: 

- getting ready or unfreezing; 

- aiding changes or changing: 

- consolidating or re-freezing 

This simple categorical scheme is consistent with either an evolu
tionary model of change or a dialectical model. That is, one can use 
this scheme to discuss change that is supposed to flow smoothly from 
one stage to another, or one can use it when change is supposed to be a 
series of jerking starts and stops, moving from one equilibrium point 
to another, with disequilibrium being the most frequent stage of the 
organization 

The preference here is, for a dialectical model or paradigm. Much of 
the discussion that follows is colored by a conviction that organiza
tional change is almost always a function of conflict between com
peting groups within and outside the organization. Change is seldom a 
result of consensus. Change does not occur without anger or passion, 
nor does everyone win. A death-decay-rebirth model seems a better fit 
to the reality of organizational change than does a progress model. 
Nisbet (1969) reviews a variety of models (or metaphors, is he calls 
them) for change. The reader will be able to detect these kinds of 
biases In the discussion that fellows. 

5.0 The Categoriation of Research 
The combination of four stages in the detection-to-action cycle, with 

three phases in the organiiational context gi'es a 12-cell schema for 
classification and improved understanding of research 

Each of the cells in Schema 15 I requires some comments, first 
about the type of information that it seems most important to have, 
and then about the type of data and the collection and analysis methods 
needed to produce that information. The schema is consciously crude 
and no doubt will leave out much, but should help provide a framework 
for more careful observers to generate a complete catalog of types 0l 
research for plannina. 
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Schema 15.1: Stages andPhases of Research 

Stage Phase 
GettingReady AidingChange Consolidating 

Detection 
Analysis
Decision 
Action 

1 
2 
3 
4 

5 
6 
7 
8 

9 
10 
11 
12 

5.1 Detection 
The issues included in this stage are those that deal with an assessment of the current state of affairs in some evaluative sense: "Howwell are we doing now?" Or, the issue may be the objectives andvalues ihat could be used to evaluate current performance, or used to assess posaibilities for doing something better than is now being done.Cell 1.Most planning, using the normative approach, assumes that itis *,ufficient to compare the present state of affairs with a set of objectives, or goals, that have been determined in some prior time. If thesystem is not meeting those objectives or performirg at the levelsspecified in the goal statements, then something should be done. In theGetting Ready phase (Cell 1) the question is, "Should something be

done?" 
To answer this question, two kinds of methods are needed: those thathelp clarify value position, social objectives, nocms, etc.; and thosethat describe the position of the society, organization, unit, or personon those value dimensions, These latter data could be called, if you

wish, valuative coefficients, to distinguish them from the technological
coefficients that are the more usual concern of the normative planner.
Chapter 12 discussed examples.

Most planners have been content to rely upon official statements ofgoals and objectives to provide the comparative standard for theirassessment of the situation. There has until recently been little ap.plication of social science research techniques to the t3sk of developing goal statements to be used in the planning process. One example isthe revealed preference method, described by Roemer (197I1) for use Ineconomic planning. The reactions of political leaders to sets of alter
native development strategies are analyzed to reveal their implicit
goal rankings.

Methods that could be used to Identify goals are the sample survey,
content analysis of public documents, and occasionally structured interviews. There has been some work on historical content analyi.L
(Alvarez 1975). In general, little haswork been done on themethodology of assessing objectives and goals of collectlvil.les for usein educational planning. Table 15.1 is a list of 34 priority topics forresearch on education. Among the I Items classified as Detection 
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research are three topics (3, 14a, 16b) that might be considered as rele
vant to methodology of goal assessment.The second kinds of data required are the descriptive statistics traditionally used by planners to measure the fit of performance to objectives. We are now learning to use indicators rather than the ill-definededucational statistics collected by all ministries. Two examples ofwork on indicators are OECD (1973) and USAID (1977). (See alsoUSAID/Harvard Project; Paper 25. McGinn 1979).
The international donor agencies have developed their own 
set ofmeasures to answer the question of whether they should make loans.McGinn (1979), in his paper cited above, "Information Requirementsfor Educational Planning," argues that these measures reflect thebiases of the international agencies, and are not necessarily goodmeasures of the objectives and goals of the societies, states, ororganizations running the educational system.The contrast between r --native and situational approaches to planning shows clearly in the kind of information used to answer the question posed in Cell 1. Situational planning (more common among national planners than among the international agencies) asks, "Is this asituation in which something can be done? Is there a coyuntura, acoming-together of events, that makes it possible for something to beaccomplished at this moment in history?" The focus is less on the fitbetween goals and system performance an(I more on the availability ofresources and the structure of forces necessary to b.-ing about a

change.

It is not that the current state of affairs is ignored On the contrary,the situational planner necessarily must be aware of the kinds and extent of dissatisfactions of actors and interest groups in the system. Thevery process of raising the question of adequacy may be used to testthe possibility of mobili7ing the system for change. This clearly wasone of the objectives of the National Educational Congress called byPresident Allende in Chile in 1971-72 Te planner is Interested in rais-Ing levels of conscioi'siwss lie wonts to Identify possible constituencies (interest groups, presure groups, centers of power) whose ,apport could be mol)I7ed for ,he process of generating change 'n the
 

system

Little research has been done on ways to accomplish this eff,'ctively.Chapter 16 a(ldress( s the problem of assessing the structure af powerin a ministry of edi,'ation, and I)ellasse (1979) attempts to t~race thenetwoi k of relatioships through the(educational system W ,,, !!ttie about how the action of asking questions (,an be part of forming the 

answer. 
Topics 1,4, and 9 in Table 15 I exemplify tle kinds of w,)rk that normative, rationalist planners have done'. The argument is that analysismust first identify what the system really needs (in terms of somelunctional pre-requisites for successful performance). The second task

Is to persuade decision makers of the validity of the research, 
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Table 15.1
Cia sificalion of 34 TopIcsforEducation Research Priorities by IDRC, 1976 

Detection 
1. The development, evaluation and application ofmethods to identifry minimz'm skill requirements such asreading, writing, arithmetic, and basic knowledge of the environment. 
3. The development, evaluation, ard application ofmethods to identify attitudes that the ,ociety values and theextent to which they can or should be ^o'ansmitted or reinforced by the school system.
4. The development of studies prior to Implementingeducation programs to identify the skills and knowledgethat can be utilized by rural people within existingeconomic and social contraints. 
9. Studies of core knowledge, skills, and attitudes useful toa wide range of occupations, that schools could provide. Inparticular, what are the skills and attitudes valuable for alife of productive self-employment (whether incommerce, farming,or craft industry), and how are these bestdeveloped? 
14a. What effect do local demands have on national plansand resouce allocation?
 
16b. What fact-ors 
 inhibit effective communication upward from local communities and downward from nationalpolicy makers? 

Analysis 
5. Studies of the Imp act of some conventional schooling inputs-tcacer qualifications and training, class size schoolarchitecture, media--on the quality and efficiency oieduca.tion. In particular, can the period of teacher training bereduced without afiecting teacher quality or pupil learn ng?6. Studies of nonschool determinants of learning such asnutrition and health, that can be Influenced by policy. Thistype of study might find, for example, if there are trade-offsbetween free lunches and higher-level teacher training.

8. Studies to determine why students leave school beforecompleting the primary cycle; what they do after leaving;wha tthey gain from school;knowledge, and skills 
and to what extent literacy,are lost when primary school pupilsleave the school system. 

II. Studies of the employment history of past graduates toImprove the understanding of training needs and how training Is acquired and utilized. 

"Based on Ilntrnahngal I)rvelopment Iteseatch
Priorities, a Ciollective View, 

(enter Kducatlonal Reterch(t wa 1076, 
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12. Improvements in the routine collection of data, suchas current and projected demand for schooling and qualityof schooling (availability of textbooks, qualification levl ofteachers, Pupil/teacher ratios); detailed studies of the pro
tions 
cedure for determinin? the size and distribution Of alloca.for school deveropment
formance of pupils, 

as they relate to the per.inttrms of their region. sex, ethicgroup, etc.
 
17a. What are 
the characteristics of effective teachersand administrators? 
17b. What kinds of training programs, what combinationof pre-service in-service corresponence coursesworkshops, etc., develop desirable characteristics most effectively and efficiently?
17c. What are the incentives that attract teachers and administrators into the field and affect morale?17d. To what extent is the quality and training of the headteacher a key factor in the auccess of the primary school?18a. flow do individual educational innovations tend tospread?

18b. flow can successful "pilot" programs be tested fortheir transferability to other locations, and replicatedlarge scale? on a 
19a. Coarse indicators of comparativeeducational programs costs of variouscanprocess of allocating help the decision.maker in theresourcee more efficiently to institutions and programs
 
19c. Can detailed 
 cost-effectivenessforms of higher studies of variouseducation, which often have unit costsmany times that of primary school, reveal potential savingsthat vould be transferred to lower levels of the educationsystem ?

20a. Studies that tnaly, who is currently aying for different levels of edulat ion compared withreceiving the education w o benefts bcanfects of ineq ualities .n 
help reveal the nature and efthe extent to which public expenditure is subsidizing students from high-Income families at
the expense of poorer students
have already been undertaktn 

A numLr of such studiesbut more are needed to complete the picture
21. The'design of rellabl, and low-cost, literacy tests andutandardiTed achievement tests, includingvalid tests for minority group reliable and


teacher can Tests that the classroom
both administer ard analy7e could be particularly useful, 
22. Although spe

of educational 
ific progratm evaluations (for example,technologles, nonformalgrams, and vocational training) education pro

culties associated ,,lay suffer from difwith measuring rewvantcomes (particularly behavioral learner out
changes)these outcomes and attributinkto the education program as opposed to 
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other Influences, the results can be sufficiently reliable toindicate overall program worth, costs, implementation problems, and poSsible improvements. 
23. Evaluation of methods to Improve teacher trainingand teacher supervision. 

Decision 
2. Experiments with the most cost-effective methods ofproviding those skills such as reading, writihg, and
arithmetic, which are considered basic requirements.

7. Experiments with the use of the vernacular &s themedium of listruction in the early years of primary school.
Ing with a view to Improving pupils' long-term school performance. 

10. Since there is little evidence that high-cost trainingschemes are necessarily effective, there Is a need for experimentation with an evaluation of alternative vocational
aining schemes such ai apprenticeship, informal on-thejob learning, and programs managed by Industry andgovernment and financed by employers and employees.
13. The design and implementation of the most costeffective means of redressing these Imbalances, such asspecial programs or new financing formulae.
 
15a. What record-keeping systems can 
be developed tohelSystemin ?the collection and utilization of basic data on the 
15b. flow can manuals and procedural guidelines bedeveloped to assist headmasters and inspectors in carrying
out routine tasks?

19b. Studies of "unit" 
 (per pupil) costs in conjunction withexperiments that analyze the effect of various int
deaied output of the educational program could Indi.,ate
potential savings within institutions For example, canschool buildings be used more Intensively through double
shifts or teachers more intensively by Increasing clam sie
without reducing output? Are guides for teachersa more oifective use of paper than textbooks? Are additional expeiditures on In-service training programs after schoolingmore cost-effective use of resources athan the provision ofmore textbooks during schooli.g?


20b. The identification, Implementation, 
 and analysis ofalternative sources of financing, such as local financing forpre-university education,university education. or student loan programs forcould suggest a more equitabledistribution of existing resources. 
23. Evaluation of mothods to Improve teac-her training

and teacher supervision. 

Action 
14b. What Is the role of the educational establishment In 
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encouraging or impeding educational reforms?
14c. How Is research commissioned and used?15b. How can manuals and procedural guidelines bedeveloped to assist headmasters and inspectors in carryingout routine tasks? 
16a. As systems grow more complex, what functions canbest be performed at the local, district, or provincial levels,and which in the central ministry?
l6b. What factors inhibit effective communication upward from local communities and downward from nationalpolicy makers? 

To gain agreement requires either that there is consensus about ob.jectives or that there is a possible arrangement of the system that willsatisfy optimally the needs of all participants Situational planningIssumes that there is considerable disagrerment about objectives, andthat the eventual task is to find that combination of forces that willmake it possible to bring about change in a direction favorable to theinterests of the group -to whom the planner owes allegiance.Presumably those interests ar., reasonably well understood. The problem in Cell I is to determine whether there are objectives and policiesthat could mobilli/e people with those interests, and whether the situational context makes sich a noblliiation feasibleCell 5. The major m aro-policy decisions have already been madefor the system when ( l1 5 is reached The melhods needed to clarifyvalue positions, power ,ettugs, and the performance of the system,shift from the national seene to focuis oil the leading bureaucratic officers within the edu(eational siah)ish men! Attention is more onl programs and sub-programns than on tie total ystem , and lhexamined is fit that sbetween the Performance of those sub s sterns, or piegrams, and the objectives set for the system (whereas previouslyperformance of the educational lit 
goals) Ysler wais comparelIndhcators with societalthus hecomoe mote important, but we will delay athorough conslhi alion of then until we have examtncd ('ell 9In almost all casO S, the leading )Lreaucratic officers within theeducational establishment are policydecisions, inade at higher levels 

makers whio iranslat, politicalinto broad polic le,tions over which for the organiathey have ;ulhoritymakers are for igners 
in many cases t hese policyIt the %yStlviii, that is, they are named to theirposts from tihd 

often do not May long 
'l'yi(dcally, few have lies to the orgallivalion anlii hin it They include the group oPf critical actors with and for whlm tit- planner will work, piis their allies and opponents Whetea s in ('il I (getting ready) a wide vaiiety of sourceswere consulted Ii order to idenlify hioad curentts and tiends, in ('ell 5(aiding change) eidiihasis is on unde rstandlng the vaiie posillonrelatively smiall set of individual1 of apersons (riot groups) who will havemost influencr on what lakes place. The essential Information la how 
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thr.se actors define their objectives, the range of alternative actlonsthat they see as feasible, and the points at which those alturnaLive actions are contradictory or supportive of each oth.r Roche (1972) hasdone some interesting work on the measurement of perference curves
of decision makers. Organizational analysis is more helpful than 
systems analysis.

Celi9. After changes have been made in the system, emphasis is onconsolidation, on insuring that positive accomplishments are continued and that less successful innovations are phased out. The policy
maker or change agent's objective is to prevent the counterrevolution
that will come when those disadvantaged by change marshal their
forces in an attempt to recover what they have lost.

Those who led the change have an important advantage on theirside. It is easier to maintain something that exists than it is to createsomething new: what exists usually does not need to be justified,whereas new programs must be. In this stage as in the first, the
critical information required fc.r detection is the extent to which programs are reaching desired objectives. But whlereas in the (setting
Ready stage that information was used to gentrate change, In this instance negative results are used to generrte organi7ational conformance The actors in te conslidation ,t.;ge are nowy policy imnplementers and administrators wio need inforwation about the extentto which the orga nizat ion is rinning along the course laid out for it Theemphasis, then, is on control The mosl effective control dvice is onein which program opt rators are asked to report their attainment ofpreviously set targets base(d on the broad objectives of the change 
movements 

The indicator s used in ('ell 9differ from those of ('ell 1 in thai typically they are concerned %ith the internal operation of the ministrythe normative planner there is less conccrn 
IFor 

for how the product of theorganiration fits with the needs of the society. questions of that kindpresumably were settled by the process of change 'I'he system hasdiscovered what to do, now the issue is whether or not it is doing ItEducational organiiations in ('ell 9, therefore, are interest d in qies
tLions of efficiency and achievement, but not particulaily in the

relevance of education for society


Normative planner s tend to be less concerned 
about whether the Information they re(quiest toserves generate compliance among the
operatinp, units in the mirlnry They worry less about the validity ofthe tfoi in a:on 'i'lhrationalist approach tends to show less sensitivityto tf, or ganialional contexts 'm which :'Mta are produced Normativeplanners tvw01 to treat allriliest sqit! h'rrfnattion gene nrate.unibe7:;

tt,e sam, trie same, to assumre tat all retre a ('Ion from th,, ,e who sup
pl)' file r, tlata Schiefel liri (1975) has demonstrated the Iinitedworth of ii iiy of the Maltistics reported by ministries of education as,for ex.imlh,, Ihe severe under-reporltng of repeater rates Most datacollectiol, ' systems in education rely ol the goodwill of reporters who 
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often have interests that would be Jeopardized by reporting truthfully.(For example, il many countries teachers whose class size go.; belowa certanin minimum face transfe, to other schools.) A sltuatio.la planner in this cell would strive to increase awareness that the numbersare being used to evaluate compliance with organizational objectiveswhile also strivino #o maintain validity,In Cell I there would be anprocess equivalent concernof data-collcction for validity but thewould be disigned to increase noncompliance and desire for change. The dialez.tical process followed inthe situational planning approach requires tW e definition of a thesis(Cell 1). the elaboration of anl antithesis (('ell 4), and the implemRenta.tion of a synthesis (Cell 10), Organizational compliance is essential If
the synthesis is to be achieve(I This synthesis then becomes the thesi5 
for the next iteration, 'The situational planner must, therefore, be con
cerned about the iPSYchologt a) lnd organizationaltechnical behavior, as well as about the va liulltY of the dat acoll"cted 

eftects of his 

I'a" Id m(j) -
Major flics'dlhlc1lu)ntqu,cs for Normatns e anit tl11,tiltnalJ1'l¢acl I 

Relation to 
change process 
 )eteclton 

Gettini Ready Description of Iroadforchange social protlenis invalue terms - who gets what, Wowhat effect Use means distribution statitics 

Aiding TargetChange leloled Identiffti t, (if valuesand states of critical a(tors, both withinand outside systern Systems analysi,,description 

Conholl-
Indicators (*eli

dation hSummatie eahliation to induce compliance 

tAturh Ipulertatof utlel%r' iI~pe'Spe Inilly f)etrtlid~' si o n ofeducational "needs" based onlydescriplin of o(lal liroblems 
on 

http:sltuatio.la


There has been no wu. o0 the cM.ioSmeraISIAg effects of 411.teret kinds of data-gahering techniques, or the re!&of date cullectionn the political process of an organliatm. In recent Years there hasbeen an increased interest in qualitative researcn techniques that. inPrinciple, are more sensitive. 

b.2 Analysis 
This stage confronts issues that examine why current performanceIs or Is not adequate. Reseurch of this kind attempts to provide In.
formation on the performance of the sy;tem in tIerms of the Interre:n.flonships of elements. It is therefore useful for understanding how theoystem work- or why It does what it does. Analysis Issues are also concerned with metlhds. (This phase might also be called diagnosis.ICell 2. Oice th, Judgment is formed that something Is wrong, andtj.A e,:tion might tl.-ze.ore be necessar, tWe planner.decision-makerin tWe Getting Ready phase needs to undtrstand what It is about thefunctioning of the present system that leads to failure, or at least to asense that Inings could and should se better, in other words, the decision has been made that something is wrong,"What is It?" and tbA question is,Now the need is to ioci- at why the sym,,undesired outputs or failing to produce desired ones. 

is producing 
The answe-s to these questions will not tell the decisln maker whatto do to correct the situalion-that is.
what is learned in this stage,althoulJh It points the way to a determination of solutions. is not adequate in Itself to correct the syste-i's performance. Analysis providesthe researcher with a set of statements linking Indicators of systemmalfunctioning to measures of Aystem input, or arocess, but it does notindicate what would be the coasequences of changing levels of Input or
characteristics of process.
For example, a planner might begin 4ith research I- the Detf.ctlonstage that indicates that the economy is not performhog well. An InquiAy , nich determines that a shortage of skilled manpoir Is a mas)r
cause. wouid be characteristic of Cell 2research 
Or.given a Detection
study that shows that the system Is not producing enough skilled manpower. Analysis research might investigate whether thIs !r a function
of Insufficient input to schools, a high dropout rate,repeating. Our language encourages us to see 

or too much

the solution of the prblem in the elinination of the symptom. e g., in dictating a change Indropout rates or mandting Increased production of skilled manpower.But often these variables are the result of a series of Whei variabler
and cannot be changed directly. Hence Analysis does n,,:. necessarily
provide all the Information necessary to correct a problem.Reseeerch In CclI 
 2 generally involves associating performance-a
measured by some output indicator--with variables describing eitherinput or process characteristics

characteristics (olaasificat ry) 
of the system, or statusof parlihlpants in tIhe proces. Fwar 
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major kinds of output measures are used. These are measures of the: 
quantity of outputs (which mey be graduates or dropouts): qualities of 
ouliputs in terms of knowledge or abilities; qualities of outputs in terms 
of subject matter and level; and cost per output. The input variables 
Include measures of qualities and quantities of teachers, buildings, 

someand students. Process variables rarely include more than 
r minal measure of program characteristics. Daniere (1979) has 
reviewed a number of sector assessment studies of USAID which are 
typical of analysis research. Also typical are production function 
studies, cost-benefit analyses, and manpower studies. Most published 
academic research on education is done on Cell 2 questions. Much of 
this research is denunciatory. It tells what Is wrong with the current 

system (given the usually impll-it values of the researcher), but it 

seldom pravides useful insights on what to do about it, being content to 

urge only not doing that which is wrong 
The popularity of this research can be attributed to its usefulness in 

(:ell 2 research is critical in thebringing about a process of change 
Getting Ready stage as a first step in mobilizing support behind 

specific rolutions that will be proposed later Denunciatory (or 

research itself does not define those solutions, howeverdescriptive) 

Its major function is to unfreeze commitments to pievious solutions
 

To accomplish this, it ix necessary that the r-search and its results he
 

presented in the most impressive manner possible Sympathy for
 

change is detected in Cell I Research in C ell 2 is unsed to persuade peo

pie to withdraw their allegiance from elements of the existing systen
 

This research will most often be done by the planner, or commiison

ed by him It represents adeliberate attempt t# influence the structure 

and procesi (ofthe educational system and must therefore be jutified 
critics have pointed out, behaviorin ethical mi morri terms As m;uro 

is only rallo tal in puvsuit of objvt' u ve% Rational plinning necessa ril) 
alues The not mativi- planner isinvolve.; ch ,dcs, and choices imply 

stale the .,alue premies within which he operates, thisobliged t( 

means uc(eptance of a set of objectivi alread) determined, if not by
 

an individual, by a s,, hIl system to which the planncr gives allegiance 

The issue Ii i.ot whether It k' posi)ble 14)employ em 
pirical and qutitlati e techniques, but rather how to 
enploy the results 'Ithere has bc.-n an overwhetming 

aendency in mainstream social science toward relfication 
toward mistaking historically condltlned twoial and 
political patterns for an unchangeabe brute reality which is 
simply 'out there' to be confroynted In the eagerness to build 
a new natural science of hum an beings, there has been a 
tendency to generalize from regularlt s of a regnant moral 
paradigm, and to cialm that we ate (discos'ring universal 
laws The rnost Setious defect in this endeavour is not 
simply unwtirfanted generalization%, but the hidden 
Ideological bases Sclntislkin InsocIal and knmltical 
studies has become i powerful ollit disguised ideology. 
(Bernstein 1971' p 1061 



l ot*this, the validity of the findings in terms of their social medn.loM is often overlooked. The reseercher assumes (rind seldom makesexplicit) the model of mxlety and the objectives of the educationalsystem that is being analyzed. His research It conducted on theassumption that what ts belig pursued is legitimate. For example, nor.inatIve planning makes much use of manpower analysis as a fundamental meahlb of showing where educational systems fall short oroverp-M.Juee, given economic targets It Is rre that any attention isgiven to altyr!1ative means of organizing the economy that would com
pietely change m answeresttnales. 

All of the studies in Table 2. 1 under Anjly,,iis are of that ittod: all appear to take the system as given Qtcstion 17e might be taken to In€k ate the presence of goal.seeking actors : the syste m, it the questionwere reworded "What wo';d teachers and ad;!nistratoij do If theywere given the chance?" In all the studies the image ii; !hat of an autornech,6.,- cocking his ear to listen to motor,the applyingt hismicrometi r, and electiorie tiners to di'Iermine what is malfunci.on. Ing The essentia form and process of the motor cannot be changed; itcan only be adjuted strni!arly, the educational planner, given this Uistof research topics, would apply his technical twols and gam,' s of bothregression and rate-ofreti n analysis to determine where the systemwas not meetling exipctations Normative platni.., concentrates onseeking change but only within given pararnet.- i is predictive orpreactivP ( ell I analysis In th- normative mode tells what will happenif nothing diffe-'rnt la done It does not tell what might happen if
something differert Ii doneThe sittiational planner, on the other hand, is interested in the#nc ,.rs to the que(t!ion What could this system be( orne, or be madeto do" 

what 

What would be requitred to make It do something different from
It now does' (ive'n the prerwtt set of circumstances, what opportunltles are there to make th( system behIiie la a fundamentally

different but tetier way"
The potential for ('ha ge 4n edoi(
anl ationail syttemn depends onmajor factors twoI- irst, change within the %S)ntem%ll occur only as arisultof chAri .sIn the a tionioflthe persons who makeI it)up II) afleeltng levels of cons,(loustits by hum an actors of ohJe tives andpossibIlitie., the platner can stimulate 'hanot- Second, becauseeducational symate, S are open to trAnsartions lith thelr eivIr onmentx,change Is also a function of
Coleman (1712) 

what takes place 1inthe environment,given an example tit the United States, where therr14 groups %lift vital Interests in art rduratlnaI 
are 

policy (voucher
payments for pulhI scih&ling ), ait in)st of thf :r tps are outside theothool system For the situatlinal pla iner, chw'ie In possible not onlyby modifying existing relationships fit also by creating totally newones The situational planner poem to. ,n til an analysis of what is wrongwith the rurrent system tot determioe whether In the metasystem(oducatlonl system and environment taken as a lisiger system) there 

http:malfunci.on
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are Possibilities of new combinations that would be attractive to actorsin the educational system and actors in the environment. These comor both. 
binations may involve changes in actors' objectives, or relationships, 

We can illustrate this approach by rewriting some of the questions InTable 15.1, Question 5, for example, could be restated to ask, "Underwhat conditions do low-quality teachers do better than high-qualityteachers?" "Are these conditions desirable?" Question 6 in its presentform comes very close to analysis of the kind that that situational planner would welcome, except that it tends to treat the school lunch as justone more kind of input. A situational planner wou d ask whether thedirect benefits of free lunches do not in themselves outweigh benefitsfrom gains in education. That is, he would not take the objectives setfor the educatlonal system as final in themselves but, instead, considerlarger system objectives Similarly, Question 8 could be reworded toask whether students are
could ask %hy 

better off staying in school or leaving. Onethe question
primary school leavt rs 

in Table 15.1 is concerned only about 
timal time"' 

one could ask, ")o st,,denls leave pt the oplive?" l"rom their persplcti'', "From the system's per pec-
Questiol 11 s tiunclar 

"Iralning rcd''' 
as to %hose need,; Lre ircluded The phrasenpi(,%that theregraduates a is one best wayidthat ,miplo) ers know It (or in any ev('ll are 

to produce 
change their vi lployliiinl Pr,(ti"p,, 

unwilling toIf, on the( other hand, onehow employers (hcide knew('1 v hlt t('cThnOlogygi,p., it might be lwA,llsi , 
to use and what training toto redesign th(' prod oction-traaningfor highet pi)oducvity ,nd systemeffite)(.y The educational planner might,for example plan to Irajin employers as welt as workersample, Quest ion 17., As a final ex5ould be

ask, "What 
re irtten by the situational planner to 

teachers and 
aite Phe rte(jiirrn( nt s for %iiJceCss'ftlrelationships betwee('stminters, hach, is n"nd a(Ilnhriist attoibe (tflinid in ii hu t 

s"' Surcess couldins ,'f o'uo,ilo t w ( , goal , for thefor the nrna,. stetin %ysten,goalslihhallv, 1ilanning leads to rediation of all three
 cong, itily
In other %4&([, ,it. l,1 Sek,ages of ho" the %% 
hniLjilr ss to gencrate lte'-native im%ten cotild opertet(

utility of flu's dil 
1r ordter to bl'rii'fil flly (roi the( 1(, thilse Il n Malv, Inmclear contril1ot, of ,ages tio t repres entl thex ael,ssg systell, an1d theypresenthd should beas for i tiill%a, lAjositlh Jlii ,lhui. o vallho,ai Well a', 14) I O'.A%'. '11 hir 41s t' ( X4ar , 

arnd ''m otions
ft' Ile, 1vaalhIhl'be done MitAl, f ( 19 of fow this can1 1, NNr,%,o I( li,111, l'rn(1 MIII.ff et alcreation of ini', 11) 74) use Ihe% iat)ont Ih lleop riatioenable d(( I'ol, l II l ioker% to think , 

l of an (ailli Iatolllai 11i device toi
lIiI a "I'r ofr
MI"oll ai"I Nt1r1"ff 197 I. MtIiOiff I il 


Also %st oslillities (See 
tion sysleri lull ) Vie rmythic inforns.lpproa( tbIiketc bed partially In Schermaform at ion about 15 2, developm in.fh pr oble'gi fron The pienslh(,l Vc (if the actils, but 



&boea 1&: A Comparism of "scI$nInk"and "Aythkc"IntormatJm 

Mythic, or Personalistcl In-
formation 

1. Highly partial, personal, In-
terested 

2. Tends toward the specific, 
i.e., not generally true 

3. lightens emotions, stirs pas-
sions, drama essential 

4.Acceptance and use of bias 
5.Highly repetitive, redundant 

6.Tendi toward the implicit and 
vague 

7.Feeling-toned 

S.Takes moral stands 
9.Is esoteric 

Scientific, or Nonpersonaligtic 

Impartial, impersonal 
disinterested 
Tends toward generalization 

Eliminates emotions and sup
presses passl ms 
Elim;nation of bias 
Elimination of .'epe~ltiveness 
and redundarcy
Tends toward the explicit and 
precise; the result either of 
deducUve processes or of in
ductive experimental processes. 
Thinking-toned 

Amoral 
Is esoteric 

Source: Mitroff, Nelson, and Mason 1974 p. 380.also information about the philoaophy and psychology of the actors
that determinea their response to and organization of data.Schon (1071) has proposed similar approaches, and he describes theuse of narratives, case histories, dramaturgic approaches, and projec
tive Ynodels.

both normative and situational approaches to planning involve intervention into the lives of others, and hence ethical concerns atd 
value issues are rakzed.

The models and (.;ethods of the rational approach to planning areless adaptable to the Pccommouation of value and ethical concernsthan are the more open-ended dialectical processes of situational planning. Planners persuade cthers of the validity of their procedures andresults by demonstrating the scientific quality of their work. The highWence techniques of regression analysis, rate-of-return analysis,manpewer analysis, all contribute to that purpose. The techniques Pret,&emaolves neutral, but often used inare a "scientistic" ,-a thatoscuras rather than Illuminates. P'lanners who use these tochiJquestW prescribe policies. as is often the case, are engaging in sclentilm. Inmany cases the normative planner may feel obliged to do this in order 
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to overcome ret!-tane to change, to develop a commitmert to tile
kinds of changc that will be proposed. The techniques, then, are usedto exert ;iocial 11fluence and are no longer based on the canons of ra
tionality.

Situational pianning is ethical to the extent that it enhances the consciousness, and hence the freedom, ut the relevant actors in the dialectical confrontation. Schoti notes that"... this sort of knowledge doesnot relieve us of the anxiety associated with uncertainty, but dependson an ethic for social learning" (Schon 1971 p. 202). That ethic requiresthat the planner (and the organization in which he works) participatesfully In the dialectical process, that is, be as vulnerable to change fts are other participants in the process. In practice, this objective maynot be attained any more completely than the objective of full rationality In normative planning. The social learning-ethic is attainedleast Insituations wherr rational planning makes most sense, that is,in conditions of hilh stability where one groolp or point of view enjoyr,monopoly of poitkr The principle of vulnerability is most likely to befulfilled in those circumstances in which situational planning makesmost sense, where there Is widespread dissatisfaction with the domi
nant paradigm, and various pressiures for change
Cell6.Once the decisiin Is made to aim at a given ta't et, the heavyscientific approach used so often in Cell 2 can be abandoned. In fact, tomaintain it would be dysfunctional The decision-maker has little timebetween the moment inwhich problems ar.. defined in the Detectionstage and the deadline for taking action, if he is to mahitain themomentum of the change pr cess Reliability, ore of the prime concerns of dominant paradigm research approaches, is the first victim ofthe exigencies of getting the reform accomplished in time--in otherwords, while the political patron of the reform is still in office, before

the opposition can mount its counterattack, and before the bills comedue on the programs that must be estblished to get something going.
Often, the political roalii s force the planner's main concern awayfrom the calculation of precisely what is needed.The objective Is howto get as much going as soon as p,:.sible That is, the concern now is notwith the right solution-in terms of meeting some larger system objectives-as it is with the feasible solution--In term%of what can be donegiven the context of the largtr system and characteristics of the

elements in the educational systcm
The major type of research that should be done in this stage fa!lstinder lhe classification of formativi, evaluation The term refers lessto a set of specific research methods or statistics as it does to Pn orien.tation tjward the research procedure, Formative evaluation takes adisjointed approarih to the, qiestion "What Is it possible to do In these

circumstances that will novs, us towa rd our objet tives?" The approach is disjointed In that the small experimens that are tricd out arenot derived from a coherent model or theory about the system, andconsequently may bear little or no relationship one to another. It is in. 
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Crementalist in thai, typicaly, the experiments are small in neofocus on one specific program or element of a program at a time, take
1, 

a deliberate sub-optimizing stance, and allow the system to keep ruri
fling.

Conventional educ mtional planning sometines gets in the way of thedecision maker who ises the approach to make a change in his systtem.The requirements cf conventional planning In a situation of rapidchange may exceed available time and information. Things .eed notbe this way. It is trae that the planner does not have time, onc6 thedecision for change Is made, to design totally new program! .,)objecti,es. lie can, leachhowever, Introdice alterations into exlstilg programs that mignt both radically change the system and extend theperiod of time he needs to understand how to make the system Implem r these new objectives. He does this by analysis of existing programs, in each zase looking for ways in which to meet the new objectives through small (and feasible) modification in the existing programs. This requires an understanding of the operation of the system(gained In part through the political structure and analysis-detectiondone in Cell 5), as well as fast feedback on the effects of the modifications made in the programs. The kind of information that Is requiredmay not meet the conventional standards for good scientific research.On the other hand, it may be sufficient to allow the planner to monitorand guide the evolution of the system. (See McGinn In Volume IV).More work needs to be done on the cataloging of evaluation researchtechniques that can be used by the educational planner. We need toknow which techniques are most useful for searching through thesystem In order to identify those prograrns which can be changed andused as a means of Inducing change into other elements of th* system.We 
 must know the relative time costs of the various techniques, in
terms of design, application, feedback, and evalum tion
Of the questions listed in Table 15 1,
two come close to the evaluationresearch model proposed for ('ell 6. These are questions l8a and 18b,which are similar to those asked ii Cell 3 ((;etting fleady-Decislon ,bat require much .,torterperiods of time,Cell 10. Evaluation re ear(h (luring the Consolidation phase has twomajor objectives to demonstrat, that goals have ben attained; andto identify those elements of the system that should be corrected toachi~ve fulfillment of goals Perhaps because research of thiq kinddoes not lend itself to publication, it Is of little interest to academicians
and Ivrarely published 
 Table 15 1 cointains no examiples of rcsearchproblems of thl kindAs ant icipa ted in the disctuiio of ' Vtqon-{Consolidation (Cell 9),the normative planner tends to fo(" ..
nlchl aspects of the problem. Ile uies anrlysis in this taie nine where programs arefailing to measure up to objectives, tchanges might be usefulto brn ,those programs up to #tandem,.. ,,do this, he needs Information on the levels and kindq of Inputs bring made, that is, levels of 
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achievement of program objectives. Often he finds that cost
effectivees analysis is a useful instrument (while in Ca a ho would 
have used cost-benefit analysis). 

Table 15.2(b)

Major Research Techniques


forPlanners 

Analysis 

Cell 2 
Getting Tendencies toward Scientism-use of 
Ready 	 sophisticated analytical techniques to 

mobilize suppor' for change. Regression
analysis, rate-of-return, manpower

I analysis, cost-benefit analysis, Should rely 
more on techniques that generate alter
native perspectives 

Cell 6 
Aiding 	 Formative evaluation lechniques-short-
Changes 	 run, low v'oncerr for reliability. Evalua

tion of existing programs in terms of what 
could be accomplished with them Look for 
altetnatives 

Cell 10 
Consolidation Sirmillr to ('ell 9 but less rigorous Cost

effectiveness analysis 

Almost all published research falls in Cell 
2 Much of that is "denunciatory," I e, 
criticlre% without offering Alternatives, 
and pres( ribes without adequate basls 

The planner who conforms to the %ituational aefinition should pay 
more attention to the functioning of the administratlive system respon
sible for Implementation of the prograins lie should therefore have 
some interest in the effects of the act of evaluation on the performance 
of the system The analysis of the development of the educatlotsl plan.
ning office in El Salvador provides an illustration of how Liluatlonal 
planners, motivated to consolidate the gahs of a reform, used the data 
collection proceure as a means to insure compli, nce of operators 
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with system objectivew, (SAID/HarvArd Projeet: Paper 74, Davi. 
and Paper 75, McGinn and Warwick 1979). 

5.3 Decision 
Decision issues are concerned with specifying what actions to take 

or carry out in order to reach objectives, reduce costs, or otherwise 
move toward the goals specified in Cell I (Detection), and with over
coming the obstacles analyzed in Cell 2 (Analysis). The research sup
porting decisions is prescriptive: it is specifically concerned with what 
should be done rather than with describing what has already been 
done. What should be done is a question of choice, and therefore im
plies the exercise of values. Dunkel's (1972) comments on the limits of 
value-free science should be kept in mind when considering the choice 
of methods for research for this stage. Research cannot provide the 
answer as to what should be done: what it does provide is a clearer vi
sion of the value-consequences of alternative courses of action. 

Cell 3. That vision is one kind of information needed by the decision 
maker. In addition, he needs to know whether in fact (no matter what 
the cost) it is possible to carry out the contemplated action. And he 
needs to know what successful completion would cost, in terms of 
political capital as well as of physical and human resources. In addi
tion, whatever method he uses should increase the legitimacy of the 
decision once made 

The research methods for the Getting Ready stage include pilot pro
grams and other efforts to generate a sample of the to-be-preferred 
reality that would result from a reform The planner has several kinds 
of evaluation techniqu,,s available to demonstrate the efficacy of the 
solution contained in the pilot program. If the program is an innova
tion, then lie ('an luse a high-s(tctn(e, experimental design to 
demonstrate the excellence of the proposal (assuintng it is in fact ex
cellent). If the new prograin is a vat Iantt (f "inexisting program, then 
natural experlinett or quasi-expeit mental designs are appropriate In
ferential statktcs, however, ate often used improperly to prove that 
these pres( ibed actions will h ave the d(,stred effect 

Planners hive experienc( d three kinds of diffiult) with the use of 
pilot programs and formal experimental resw,,ach I, Irst, results are 
not always positive If one has done the nv-essry promotion to attract 
public attention to the results, only lo lid Ie l-t prove negative or in
conclusive, a pr,)gratii's futmtt ('m, ht, destroyed Second, here is a 
tension between the need to use high-science tecl.nlques that lend an 
air of legitimacy to process and resulti, and the need to get back 
results prior to the tini when action must he taken Experthnient a tend 
to get confused with demonstiations l)ecilton makers are likely to 
observe, "If thl idea Is good, why a pilot proje(t?" Or they may fpel
that once they have decided the present prograin is in idequate, they 
gain little additionil information from aln experiment (USAIl)/Ilar
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yard Project; Paper 74, Davis 1979). Furthermore, goodIdeas that are proved to be good after the opportune moment for introduction has paistd, must wait for another t-Irn of the wheel ofhistory (Schon 1971). Finally, the high science of experimental designsoften errs on the side of internal validity (or reliability) while ignoringproblems of external validity, especially In the form of relicability inother contexts. In order to make research scientiric, ati, to get resultson time, the planner often must so alter the conditions of tV,-ting that hecan n.) longer asser: that this program Is in fact possible to do in thelarger system. Natural exptriments and quasi-experihnental designscan avoid that problem, but they are copstrained by the availability ofbaseline or historical data on the performance of existing programs.They are limited to the known, and often Ignore the possible, future.All of the nine research topics for Decision questions proposedToble 15 1 appear to be ronsistent with a normative approach to I "im-
in 

ning Some of the rjucstiens come close to suggesting turning thesystem on its head, but the overall orientation is one of acceptance ofthe basic structure of the system, and (if research (- make ;twork 
more effectively given that structureA situational approzch to the proble, o decision making i the Getting Ready stage would emphasize the use of sharply contrastingviews of possle i'lit les The my9thic inodel approach of Mitroff,described earlier, is ,:ne way of doing this Another is the uise of a version of the I)vlphi te(hniquo designtd to1conitrast diffterent perspectives
of the situatimi ( Mitroff an(i"' y 19741)


Cell 7 The (hisparate soltitierns that 
d, clo I f rom tVie form:, ,iv(evaluation techique aiplied in ('(t (;, arIt I lttratd In 'eIt 7 Ali therequired techniqutes invohlv i 'a ion if a partial or complhte representation (if the system Il le Itiorto of i mathemat'al m(idel 
or %siula
tion. The simplest kind,, of mmidels are gra phic systein s chartsmodels can be Le( Flow

hi ji op .'expect(d lumllbers of students and thuisthe demand for tc('hers anll Idldtrwm \Nore comprehensi vsem(odolmay cover the ('nlC t'tlt('lcal ioinal ,il alid aspects of the economy(Schiefelbe idDla),ivis 197)' 'i hsi ,'ibh' and situational low of thesemodels re(tjiit, . thlt anal,'. - aip3l theIl hnotv %o mnch to Vii hione optimal result, hot tathitlo simulate 111.mI N lissI ble ii'stilt', 1111r( different asstrnll onN oif (o te( hfnilo '' 111d so( Iiio)je( ('%'1hi%jplO
rides a ti lil(If .i I i,ut p.oh( v,In most ( t., %Ilh lnit s,, lahl, tlhr o l, w lei [ ( lru,gcs pi, lot isso short that Ith' [lin-i cannotr llolsl 0 bould aiili'Iqiy o1'llit'hii'%eve
models (nIv h, -, iii; I1i11 builI hob o (htlt m tin,iY ',11t% (tjhe hope to b' abih" tIo i 

! a 
i ' ll= i t'fl,(tI Iv mliss i;! fi|Il 11oI of Iht'%'model,%is the liollit,,l itlo: imiatlln that pi ,nnersoiIn (to(imob makerhneed It t'valiltt the fi'isibility (ifalti nutivi.ils ( hii%11('(1,',, (if theiractiois The inforl liiio| can he Iir l(e4d in smuiriliollon miodels of theeducational syMem,liIg i tilt' playing and ga rolthelory We know of.-o systen atc ile mpt to lev(.loi this technitque for educational plan
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ning, but It has been used in business and, of course, in the training of 
military personnel.

Differences between normative and situational planning can appearclearly in the research approachts used at thl- stage. Normative
models are often run to show how the system would operate, given the
validity of assumptions about parameters and coefficients. CoterlaporibusIs the password; If things stay the way we believe them to be 
now, this is what is likely to happen. The situational planner, on the
other hand, can use a series of models to study what might happen if
the systems structure were changed. This can be done with series andlinked models and in simulation studies which exceed historicalparameters to such an extent that structures and basic relationships 
are changed. Interactive and dynamic feedback models also permit
more flexibility and reality in portraying complex systems changes
over time. Precise values may not be the important issue. Orders ofmagnitude and indications of Interaction effects may be all that is re
quired. (Forrester 1971; Fox 1972; Duncan 1975). 

Table 15 2 (c)
Major Mesearch Te. hniquca 

'orPlanners 

Decision 

Cell 3 
Getting
Ready 

Pilot programs, experimental designs used to establish legitimacy of decisions 
,nade. Use quasi-experimental desig.,R if
possible 

Cell 7 

Aidlng Mathematical and simulation models 
Changes 

Cell II 
Consolid. Formal sumniutive evaluations upeful to
dallon eliminate resisters 

Some published research -- usually very
large, expensive studies 
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Cell U1.The decisions made in this stage of Consolidation ate prin
cipally of the "more or less" kind. Evaluation resarch resulti, from 
Cell 10 are used to determine which programs (from the re:orm) are to 
be kept, and which to be eliminated because they do not. Infact, con
tribute to the reform's objectives. High science techniques of research 
(such as those from Cell 2) can be used to evaluate programs that are 
to be abolished but which have politically powerful constituencies. 

5.4 inlplementationorAction 

In this phase, the issue is the actual execution of those programs and 
rolicies defined under the Decision phase This concern must 
riet-sarily deal with the capacity of operating units within the 
organi:ation to bring about a program. 

Cell 4 Prior to beginning change, there must be an assessment of 
the competency of executing groups to carry out their responsibilities 
during the reform !'his may never be done explcitly. Effective plan
ners de It in some fashion, but typically it has not been derfined either 
as a subject for research or as a responsibility of the educational plan
ner. Plainers may not consider it necessary to do tnls kind of research 
when their asstitlions ab(ioat the neterminism of a model shut out the 
noise introdu,'ed by human actors. Some planneri have been careful, 
however, to examine the legal impediments to chrizige prior to the in
troduction of new programs, and oth( rs have paid special attention to 
the training netd,,of existing staff who handle new pragrams The Sec
tor Assessments ,mid Sector Surveys done by USAII) and the World 
Bank now ask for an a ses-ment of Ihe capli)ity of organizations to 
carry out a propiosed change 'I'he five questions, included under Im
plementation in Tabhle 15 1, illustrae a growing inlrvt in the problem
of how to get minnisti ues 01 other educational agenc'es actually to carry 
out dic'ated policit s or pir oigi lis 

Of bpe( al inI1eivt, becaue, tiv h(nd tlui elves to a siltlatonal 
analysis of the ioblemi of ilmientatin, are the questions proposed 
in morphological napping (J-,Al )/Ilat vatd il'ioject, 'ap 22,r
Dielass.' 1979) \ hli ii istili ,e I'l) ,i10 is inIIda larger 
context i t1 o ulluilllmi a ioi iuits ll glinmipm ., idle lgc of possihilities 
ind lirohl mli %I ci tid I ilI~tlll t all o lnd ii .ii ppi ng Sug-

Resls i% (if l'ti III li il , ip i tislin I goill/,tioll , (1 5 of In
trodlucing oteliI %lo illI.ltld liliili4i.!i .i 41 (all t.' Irn(4 Ih.i1 il .l4illl 
plelnelil,,d 

I(w'lii %i e those 5('ell 8 1lhl' (hIill' ii n illI il pIia ll o ('ell
(Detectlon --Aiding ('hang ' 'I he differ'iu i,is that 5atlentionin('ell 
is given ovei to thome agenI.. cs sitli srie(Ifi, re sponslillity for Im
plementat ion of 4uesliior of greatest significancelrograin% 'lii4 h 
w!iuld seeni to be the "om in itment of exec uting agenc les to policy com
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ing from above; the resources available and personnel competenzy to 
carry out policies; and relationships with the client population and the 
environment that can help or hinder implementation. What little 
research has been done on problems of implementation has tended to 
focus on resistance to change by the executing agencies. Others have 
found it more useful to assume a desire to cooperate, accompanied by 
a lack of understanding of what is expected. One study suggests five 
questiona to guide research into Implementation (Gros, Glacquinta, 
and Bernstein 1971): 

- Do people understand what is expected of ti'em? 
- Are they capable of meeting these expectations?
 
- Are resources available?
 
- Is the organization compatible with their change?
 
- Are the personnel disposed to change?
 

Cell 12. If the activities covered in the first three cells iii Consolida
tion (9,10, 11) of this phase are carried out successfully, not much is 

Table 15 2 (it I
 
Major Research Techniques
 

for ilanners 

Implementation or Action 

Cell 4 

Getting Assessment of competency of executing 
Ready groups, training needs Legal studies 

Cell 6 

Aiding Analysis of dispositions and abilities of ex-
Change ecuting groups 

('ell 12 

Consoli- Control devices such as 0 & M. i''11S, 
dation organizational development tedhniques 

No published reteorch 
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left to do for Implementation, The organization runs along smoothly,following the course laid out for it previously, with malfunctioningelements detected and eliminated or corrected.It may be useful, however, to describe methods that normative planners use to maintain quality control on the process of compliance withthe mandates of the reform once accompllshed. TheseOrganization and Methods (0 
Include

& M), Schedulhig, and Program Planning and Budgeting Systems (PpIM). 0 & M studies WoG-.
cedures for implementation of policies 
Out the pro-


They are useful for identifyingpossible bottlenecks, as well as staff requirements and training neds,and provide an opportunity for thi central control unit (which may hethe planning office) to monitor the day-to-day activities of the executing agencies Pi'ItTand Critical Paths are techiiiqtes for sched(lul-Ing implementation 'hese Scheduling Mhtthods are coChapter 13, Volume JI P' I't ered in('chniques qulhf as (e i-rli mthodsin the sense that ItN, can li'e used to analy/v, staff and lime lequiremcnts to car rv (cuts)('cified a,.sksPPBS is used both for planning and budgt ('ntrl Iloos (1972)views the principal function of l'I'lS t organlatlonal ('11rtol in th"ost-decision %tage 'rhiis i%trr of t t( f( ts ofJective than of theI' 
'l' IS oi ii ogia in ob-IBS ut%(, of iero-,aat'd and valnttlt -% budgetlhg,

which have a plannirg foci-,Situational planning ielies 
classified unler organi;ati 

uniuti ni(Irt, hleavily on tec'hniques
nu, I development. 

on increasing the capaity of the orgamiat ion 
i w i ithliie viorphasis Is 

to halle fotllle sit -tions within a giv(,n context Tie intent i, I0 ('i ('ati a leai rg or~alriTia.tion in which even failtires to linplenient are tustid as opportunities tohelp actors in the oilganizalton to (|eveli ) ml()l, e''ffecltv'v I 0 t'dtitresand attitudes (U., ,7:r 1972a, Argyris and S(lhon 1971) 

6.0 Discussion Ilnpli.i ti,, k for ''Li in Ing
The above desci iptiorn of isI(filn -k'st-arit ( h d(15 iot Ili( lin n iny conventional studies Usually 11ot p, r alteit i aipolicy p )lflo'rll ' Iltext,the conventional stitliv typi('cally ltm ide little hilp tiministrators or 1dt all al adoth( r polli,% and decl'iori maker, ou inl , it(on ac.ting on the sytem ii'ha' 4t{ilies ha;(t Ilsh lug' itl at ten i'tid's 

- The problth ,risidttitifietl atr %nitall anid (h1-0l sll t lati ely in-Significant foi the i tOr tll l ttihSl i ', uS 4' ' .kinne'tto 
of the tyslt4'i, 

- 'The ('orit-pl'p llitii hil " 1 4 ,1 ')Iii 1[ oft ' I'i t, fromsocial licit'it Ol-'( -1(,%Ii' or, ((il e nlltlit "sIll)i 1nit. r ianutin a ytt'yl| n
than wilh inter ,e-rng top iiari',4. it.
 

- A 6, a conseqnrelit ',,' 
 in any. If riot all, 1the,vantinl)IIt analyred arenot subject to ('ontrl by adrninlistrators or planeller This is the case 



TableL. 3 
MajorResearch TechniquesforPlanners 

Relation to 
change proe Detection Analycis Decision 

Implementation 
or action 

Cel Cel 2 Cel 3 Cell 4 
Getting Ready
for Change 

Description of b-oad 
social probieno. 1ivalue 
terms - who gets what. 
to what effect Means 
and disiribution 
statistics are used. 

Tendencies toward scien-
t a m - u s e o f 
sophistizated analytical 
techniques to mobilize 
support for change
Regression snalysis, 

Pilot programs, ex-
pertmertal designs used 
to establish legitimacy of 
decisions made Use 
quasi-experimental
designs and natural ex-

Assessmsnt of competen
cy of executing groups, 
training needs Legal 
studies 

rate-of--eturn, manpower 
analysis, cost-benefitanalysi: Should rely 

periments ifpossible 

more ei techniques that 
gene te alteratn e 
perspe-tives 

Cell 5 Cell6 Ce87 (ell8 
Asadf 
Chae 

Ta-get-related Iden-
Uflcation of values and 
states of cntical actors, 
system Systems 

Formative evaluation 
techniques - short-run, 
low concern for riiabh-
programs in terms of 

Mathematical and 
simulation models, use 
More dynamic. Intertc-
heuristt models. Asrime 

Analysis of dispoations
and abilities of executing 
groups. Morphological
organizational studies 

analysis, description what c ou 1d be a c-
complished with them 

different sti-Ctures 

L-lok 'or alternatives 

CellS CelO Cei11 Cell 12 

Celi-
"te j 

_ 

Indicators Summative 
evaluation to induce com-
phaoce 

Similar to Celi 2 but less 
r i go r o u s C o s t 
effecLiueness aiAlysis 

Formal sunmative 
evaluatiorr. useful to 
elimiriate resistors 

Controldevicessucri asO 
& M. PPBS; organize
tional development 
techniques. scheduling. 

Much popular literature 
serves purposes of Deter-
twn. especially dscrip-
tion of educational 

needs" based only ordescription of social pro-

Almust all published 
research fallsm Cell 2. 
Much oi that is "denun-
ciatory.'" i.e. criticizes 
without offering alternatives, and prescribes 

Some pubished research 
- usually very large,ex-
pensive studies 

Little published research. 
Usuallyprojeetrenorts 

blens without adequate basis 
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with social class (on the sociological level), sex (on the individual 
level), and lntell enct (on the psychological level); 

- The ana.lses typically use sophisticated quantilative techniti A. S 
no easily understood by educational administrators; 

- The emphasis is put on questions of reliability (internal validi
ty) and statistical significance, with little or hto attention to the social 
significance or systetm-replicabillty of the findlngs: 

- The conclusions drawn from the reseatch scidrm are stated in 
terms that make it easy for the administrator to understand what a,
tions should be taken. 

6.1 Whei, PolicyRcsearchShould Not Be Dore 
In some circumstances the kind of research that 'planners shoulddo

is the conventional research they can do. Unless there is a political
commitment to changing the educational system, by some group or groups with sufficient power to have some effect, it makes little sense
in the Getting Ready phase to carry research past Cell 1. That is, if the 
Detection research of the planner suggests that this is not an
auspicious moment for change, it makes little sense to invest in the expensive and politically compromising research of Cells 2, 3, and 4, let
alone to begin to design research for the Aiding Change phase.

The circumstances in which further research for change would seem
inadvisable may be summarized as follows. First, if in fact the system
is working well, then ther, is no need to do research on how to change
it. That seems an improbable circumstance in most countries, but key
decision makers may believe the system works well. Second, following
from this and noted in the paragraph above, there must be political
commitment to change. Third, the political climate and p.-ocess of the 
country in question has to be one that will tolerate criticai research of
the kind that is proposed in this chapter If the level of pclitical conflict
has gone beyond that stage in which men and women will still attend toreasoned arguments in evaluating their positions, then ,csearch of the 
kind needed for planning is of no use 

The lack of political commitment to change is a fairly common oc
currence, even in those cotntries whose educational systems suffer agreat many deficiencies. In authoritarian political systems there may
be little willingness to review ieforms made at an earlier stage in thedevelopment of the dictatorship. In democratic regimes, the cycle of 
elections often means that elected officials, with c chance of not being
reelected, begin to lose power about halfway through their term of of
fice. Their possible interest in change is iot backed up by the ability to 
garner support for prop' sals from other political actvrs. In these cir
cumstances, the reseaprhet' 1, advised to take up conventional 
research 

Although this research is of little use to administrators, it is not a 
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total waste. First, given attention to technical excellence and to the 
development of research designs that capture aspects of the function
ing of the system and its relationships to its environment, it can pro
vide much that will be useful when opportunities for change do 
emerge. Some day the cycle of history will present circumstarces 
auspicious for a reform, and earlier results will serve. This happened 
in Chile, (USAID/Harvard Project, Paper 76, McGinn and Schiefelbein 
1979). 

Second, some information needed by the planner involves no direct 
action on the system. Basic statistical information, for example, is of 
great importance for Detection in all phases. It also is useful for 
develeping mathematical models to simulate systems in operation. 
Third, though limited in scope, research on innovative changes in the 
elements of the system can be helpful in developing a fund of ideas for 
new structures that can be used when the right moment arrives. In the 
interim, results can be applied in some experimental schools or 
classrooms. Fourth, conventional research can go a long way toward 
describing the structure of the system and its relationships with its en
vironment. This contributes greatly to being able to reach the right ad
ministrators with results of planning later. Finally, after passing 
through a hectic reform period, and with Consolidation accomplished, 
there is a quiet period in which the planner can analyze his ex
periences. He can design research to develop more effective models of 
the system; to look for better ways of educating; to build up his net
work of relationships with adninistrators and policy makers; and to 
prepare for the next round of unending change. 





CHAPTER 16 

IntegratingPlanniugand
 
Implementation:
 
A TransactionalApproach
 
DONALD WARWICK 

1.0 Introductior 
One of the foremost challenges in promotLing national development isto forge strong links between the plaining and implementation ofdevelopment programs. The record of the past two decades leaves little doubt that planning divorced from implementation contexts, or implementation unhitched from some form of planning, are often recipesfor failure (Waterston 1065; Hlirschman 1967).ment is littered with well-documented The field of develop.

which were ignored and tightly reasoned plansby those in power, and with Implementationschemes which perished for lack of central bureaucratic support. Aswe grope toward a more realistic and wholistic view of Planning andimplementation, it may be helpful to bei:'n by setting both in theirrespective bureaucratic and political cont !xts. This paper otfers a tentative conceptual framework for this iutpose together with a varietyof illustrations. Building or my previo is work on organizations andbureaucracy, I will call the overall apprach a transactionalmodel.The term transactional model is choien to highlight the essentiallyinteractive and political nature of ef~ctive development planning andprogram implementation. Before the transactional framework Is Introduced, however, some comment is in order on the orthodoxy of rational planning. 

2.0 Planning:Myth and Reality
Perhaps the greatest obstacle to a more effective integration of planning and implementation are myths that surround rational planning myths that still influence International donors and national decisionmakers. According lo the myths, rational planning is a set of rules andprocedure3 for relating means to ends in the most efficient mannerpossible. It is, In other words, an exercise in rational decision making,Th, several myths of rational planning can fruitfully be contrastedwith the corresponding realities of planning. 

379 
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Problems 

Myth I: The ends of planningareestablishedby politicalleaders or other authorities; planners confinetheiractivitiesto means. 
For planners to become involved in the determination of goals, ob-

Jectives, or targets they would have to enter the realm of politics. Plar.ners 
value-neutrality and therefore their credentials as rational e':liuators 

who meddle in politics tarnish their image of objectivity and
of means. Writing about educational planning, Ru,coe sets forth thecore elements of this myth: 

The educational planner is neither a Politician,for broad educational rcs onsibleresponsible for taking action 
objective, nor an adrm>istrator 

Rather, he is a technician 
to achieve those objectives.

whose job itdescribe alternative technical is to develop andmeansmay be developed (Ruscoe 1969 p. 20). 
by which objectves 

The good planner, in short, must stay out of both politics and administration. 

Reality. liffct't, (Plnning s i herenti aIpoitical aIt'vitv, planners.often form an interest groln inthemselves ind advan,- ..tnl,,e Political d. .r01 hCIs
The sharp segregation of the political and technical aspects of plan.ning is untenablc. in theory and unworkable in practice. Such segrega.tion is possible only In a situation in which planning is an academic ex

pact on development, such 

ercise of no pratical import, Where planning has had a significant imas Malaysia (Ness 1X7; Esman 1972), itssuccess lay precisely in Its effective integration with the political process. Commenting on the successful educational reform undertaken bythe Frel regime In Chile, Schlefelbein and McGinn (1975) conclude:
Pi. n.iing (lone in ignorance of the structure of interests andthe distribution of Power In societythe planner or hi s j)dIrol can succeed only whenis ations are found n-poweil[ut thesein sittlafew countriesrauthoritarian even thosegovernments with 
ministrator who seeks to direct Change9C 

The planner or ad
must, therefore, at

tend to the political context of th c educational system (p. 2).
Moreover, with", tine Political system, planners are far from a valuc.
neutral, dipassi(.mate body concerned mainly with the public Interest,
First, like most sk.lled bureaucrats, members of planning units work
to advance their own theories, enhance their Influence or Jurisdictionalauthority within the government, and o'herwise pursue their own ad.vantage. In fact, proclamations of political neutrality are often theirmost valuable )argaining chips in the game of bureaucratic politics. itis only by appearing to be neutral that planners will be in a position not 
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to be. Second, planning units and individual planners are often used bypresidents, ministers, and other leaders to consolidate authority, frag.ment the power of rivals, and to serve other wholly political ends. AsCaiden and Wildavsky (1974) observe, 

A government may find uses for planners as a group apartfrom the regular bureaucratic apparatus. Planningmachinery may be a way deliberately ,o introduce a competitive element Into the administration., elther as a meansof provoking reform or of blocking depai tmental ambitions.Planners may be used as a source of ideas outside regularadministrative channels. ... bypassing the :,ormal chain ofcommand (p. 286). 
Studies of planning in Tunisia (Ashford 1965) and in Mexico(Benveniste 1970) amply bear out this observation. 

Myth II: 	 In choosingpoliticalends decision makersdo notconsidernicans; in recommending mears plan
ners do not judge ends 

In this orthodox interpretation of planning, political leaders selectgoals mainly by weighing competing interests and varying conceptions of the common good. They turn to the planncrs for recommenda.tions about means only when decisions about ends have been made.Planners, for their part, propose policy alternatives suggested 5y "rational" critieria such as development theories, input-output models, orcalculation, based on production functions. Planners never reject anotherwise worthy policy option on essentially political grounds. 

Reality, The choice of politicalends is contingont on thea vailabilityof means;proposalsi',-rmeanshingeon perceptionsofpolitici,!ends and constraints. 

First, the specification of goals for planning depends heavily on
whether it will be possible to carry out the required activities. For
politicians to set development targets wthout reference to the
possibility or suitability of means for accomplishing them iv to treat
planning as a disembodied exercise in rationality. In planning, as Inmost decision mal ing, goal formulation is situational, fluctuating, andmeans-oriented. Rather than seeking the best of all possible worlds,political leaders are more likely to ask about what problems most needsolution, and abc strategies that will produce perceptible results in ashort time (lBraybrooke and Lindblom 1963; Rondinelli 1976). (Contrast this view of goals with that of Welsh In Chapter 12.)Second. in proposing policy alternatives, planners pick thosia whichwill be perceived as credible by policy makers and which do not require major restructuring of the government or the society. Just as 



382 PLANNING EDUCATION FOR DEVELOPMENT /Assues& Problems 

policy setters do not choose goals which are unhitched from means, sodo planners not recommend means which would be seendisruptive, as foolish,or simply impossible. A Peru%ian planner who recommended the return to Standard Oil of the government's nationalizedpetroleum holdings would be widely regarded as irrational, howeversound the proposal might be on economic grounds. 

Myth III: Planners evaluate all policy alternatives toassess their efficiency, feasibility, costs, andbenefits. The primary basisfor assessingalternativesis objective information, which is sharedwith allconcerned. 
In the rational scheme, each alternative should be carefully reviewed according to R set of precise criteria. While it is legitimate to include political costs and benefits in this assessment, they should not beallowed to ov.rride economic and technical considerations. To the extent possible, all judgements about policy options should be based onreliable, preferably quantitative, data. Subjective impressions shouldbe a'olded and, to promote objectivity, the information on whichjudgments are based shoula Le made available to others. When the appraisal Is completed the alternatives should be ranked accordingthe~r over-all desirability and then submitted to the decision makers. 

to 

Reality: Plannersdo not evaluate all policy options, nordo they give equalattentionto the costs, benefits,and consequences of thnse evaluated. Farfrombeing widely shared, sensitive information Isoften hidden, husbanded,and managed. 
Some policy alternatives are not seriously evaluated at all, perhaps
because they stand no chance of implementation or would be seen as
"too far out." Among those that are seriously considered, the attention
given Is uneven. One reason is that planners usually lack the information necessary to carry out a thorough asseisment of each possibility.Even if this information were on hnd, the resulting evaluation matrixwould be perceptually unmanageable. Moreover, the common humantendency is to be selective in perception and to move quickly toAyardthe option that somehow seems best. As Marrh and Simon (1958)"WRt note,human decision-making, whether individual or organizational,Is concerned with the discovery and selection of satisfactory alternatives; only in exceptional cases is it concerned with the dicoveryand selection of optimal alternatives" (p. 140-141). SchiefelbeinMcGinn (1375) andargue explicitly that "satisficing" is the modus operan.dl in planning: 

Planning is seldom aproblem of optimization, lie who plansdoes notlook for the 'best" solution, and often not even thebest among the alternatives available. Because the "plan
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aer" often finds that objectives are undefined, and becausehis power is too limited to "force" all the variables to theiroptimal values, he usually seeks merely a better solution
than now in existence (p. 5, Preface). 

A further blow to rationality comes from the manner in which ifformation - the very foundation of rational choice - is treated in theplanning process. As elsewhere in the bureaucracy, both planners and
their superiors typically regard information as a political commodity
rather than as a resource freely available to all takers. Partly this is a
matter of protecting oneself against potential assault from enemies,rivals, or critics. Generalizing from his analysis of educational plan
ning in Mexico, Benveniste (1970) concludes: 

If the planners reveal the content of the plan ahead of time,they may immediately be under pressure to alter it, to accommodate the needs of this or that group. It, therefore,seems preferable to present all interested parties with a faitaccompli, 	 because it will be that much more difficult toalter a coherent whole with an inherer.t logic of its own (p.
103). 

Further, should planners release all of their exclusive information,
they could easily lose whatever edge they hold over operating units inthe bureaucracy. Benveniste again comments: "The initial advantage
of planners is to have access to sources of information; this initial advantage will be lost and revert to the centers of power in the Ministry
the moment the plan is discussed before the Minister approves it" (p.103). Information is a closely guarded commodity in the exchanges
between planners and other officials, and one of the few on which the 
planners have a prior claim. 

Myth IV: 	 A technically soumd, clearly formulated, and internally coherent plan contains the e',sentialingredients for implementation. If the head is 
clear,the hands will follow. 

A good plan is one that can be translated into program- and assignedto the relevant operating agencies for implementation An operating
agency is best regarded as a single hierarchical "tructure in whichauthority is exerclsed on a top-down, chain-of-coinimand basi i. Thus if a plan for rural d,'"elopment is presented to the Minister ofAgriculture and is approved, execution will follow "hen It is passed
.long to the relevant directors, and so on down the line. At subl)ministerial levels the bureaucracy operates more or less as a machine.Employees are given orders and carry them out with a minimum of
slippage  a turn of the crank by the superior produces almost the same amount of movement In the same direction by the subordinate.
With inefficient administrative machines of the type commonly found 



384 PLANNING EDUCATION FOR DEVELOPMENT/Issues & Problems 

in the developing countries there is more play in the system, but adequate compliance can be produced through training and closer supervision. In any event, it is not the task of the planner to worry about howto move the engines of implementation. Planning should be heaviest onthe front end, lightest oil the bureaucratic details of execution 
Reality: Fromn the standpointof implementation, the process of planningmay be as important as the product. Technici.fly .ound and internallycoherentplans may not be implemented at all, while lesseh'gantplans with strongerbacking may show ahigh rateof oecution iluch depends on humanfactors, lor organzations do not function as 

nachines 

The machine theory of implementation breaks down at severalpoints. First, however elegant and logical the plan, there may simplybe no central authority with enough power or motivation to carry itout. There may be a presidcnt, a pri ne minister, and a minister ofeducation, but their formal powers may have little to do with their defactopower in program execution At the highest levels ol governmentthe president or prime minister may not want to or even be able to imaose a plan on ministers who dislike it, perhaps because they were notconsulted in its design The ministers face similar problems in their
own organizations 
 Many ministries operate as a collection of semiautonomous fiefdom s The minister may have thw 'itle, but the directorgeneral may run things. The fact that ministers a e in office no morethan two or thece years before they are dismissed or rotated does nothelp their power position. It would be very difficult, for exampl,, for aplanning unit in the Ministry of Edut ation to convince the minister toundertake a major reform of primary education when the departmentInvolved was hostile to such changes Ministers often do not have muchpolitical capital when appointed, and gain little while in office, so thatthey are loath to squander what they have on juri dict ional squabbles 
among their subo dinates

Implementation problems become even more complex when a planrequires action several1)), agencies responding to diffelentauthorities In Mexico, for 'xample, the sevmi-autonomnous MexicanSchool Construction Agency was a roi ce to cont end with In edtuca lional 
planning. 

While it is a(lninls tled by its o"n boaid, and while theMinister of ldication is chairmnan, the 1,iesent ative ofthe Minis~er or Fillaln(e is verywhich also in inf nlt la onl the board,hlides i ,ptesentatIves of the iedei al s1)1trictand of other financial agencile, of the government . TheAgency plays an important role in controllirg the expansionof the school system Ihit the relations between the Agt*qcy and the Mlnisltr are, nevertheless, complicated by thefact that the Agency Is close 'o operating iecisions which 
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the Ministry wants to control completely, From time to
time, the Agency may build schools in an area in responseto some local political pressure without the agreement ef
the Ministry. Instructions may have come from above,bypassing the Ministry, or the chief of zone may have felt Itwas within his degrees of freedom to bulh a few more
schools in an area where he happens to have a few friends. 
(Benveniste 1970 pp. 51-52). 

Here not only can a collaborating agency stop or stall the implementa
tion of plans developed by the Ministry of Education, but it can even 
start certain construction projects which the Ministry never con
templatLd. McGinn and Schiefelbein (1977) describe a similar pattern
of relationships in Chile during the Frei regime

Second, even within a single Implementing agency compliance with 
directives from "above" is far from guaranteed The moachine theory
of organizations is now so badly discredited in the literature on
organizations that one wonders how it can continue to survive in the 
mindset of some planners and donor agencies Not orly may un
convinced bureaucrats fail to comply with the injunctions of their 
superiors, but they may mount acts of covert or overt st'Jot age. For in. 
stance, one Latin American country recently launched a modest 
educational change I- dram which included the development of a 
modern curriculum A sudden infusion of funds from an international 
donor allowed the curriculum unit to expand and its director to gain a 
certain prominence within the Ministry of Education New curricula 
were produced, but jealousies over the director's new-found visibility
dampened the motivation of key units to incorporate the materials in 
the teaching program The attitude of some other directors seemed to 
be: "You had your time in ithe sun, now the ('urriculuni can sit in the 
shade." 

Should the Ministry make a detci mnined effort to introduce the new 
materials into the schools, there would he further problems To begin
with the teachers woul resist the use of any textbooks, whatever cur
riculum they contain In this, as In many Latin countries, teachers are
accustomed to give Instruction from notes, %hich the students are ex
pected to copy down Adopting a iextbook would change this system
and remove he psychological gratification (of the lecture system.
Moreover, even if the teachers were willing to change, many would 
find it difficult for very practical reasons (,wiven the low salaries which 
they receive, a good )ercertage holds jobs in more than one school. As 
a result, they have barely enough time to give their classes under the 
existing system, let alone master a riew text Finally, one of the pur
poses of the new cutrriculum was to promote a more participatory ap
proach to learning and a greater mastery of concepts than of facts. But 
to achieve this indteachers would have to modify not only their 
sources of knowledge but their whole mode of relating to students. To 
expect that such changes would flow automatically from a curricular 



386 PLANNING EDUCATION iOR DEVELOPMEN r/Isues & Problems 

reform, especially given the other constraints on the teachers' time 
and motivation, is totally unrealistic. 

Third, the most common reason for poor implementation is not 
technical weaknesses in the plan but weakness of resolve among the 
implementers. While poorly conceived plans will usually not be car
ried out, plans which meet the highest standards of internal coherence 
may meet the same fate if they have been developed without sufficient 
regard for implementation. Factors such as consultation and par
ticipation in policy formulation will often carry more weight 3t the 
stage of execution than considerations of technical soundness Rolling 
plans which lack corplete data and are otherwise technically im
perfect, but which are based on extensive consultations with the likely 
implementers, may stand a much greater chance of producing action 
than polished documents generated by highly professional but isolated 
planners. Overloading the front end of planning may cause the entire 
development project to collapse 

In short, It is a mistake to draw either a sharp hne or no line at all 
between planning and program implementation To treat planners as a 
disembodied ceicbrum mounted above tile development effort is to 
consign them to Irrelevance. To ask them to he tlhe ultimate contiriers 
of implementation is to cast them into the lion's den of bureaucratic 
politics. But between these poles of ratio'nal irrelevance and political 
over-control are interniedlate positions which link planning and im
plementation in sensible ways To be able to discuss these positions, 
however, we intust develop a new view of plaaning and implementa

tion, one which relates thliese piocv,',es to each oli( r and sets both 
squarely in the context of culture, social structure, bureaucracy, Vid 
politics. The approach which follows atte mpts to meet these specW 'a
tions. 

3.0 The Tran.sa cttoizIlAsi)t oalh 

The conceptual framework to he pi esenthed is omilt areund the notion 
of transactionsa mong individuals, groups, and organiiations The cen
tral idea of the Iransactional appioach is that hulao actions involve 
regular dealings wit!i one or inoe environ "ient s The range of deal
ings is very broad, i ruining fr ont c,,icion and unilateral commnands by 
superiors to coripex cxciilw, along eqtals i'e effets of these 
transactions may ilso uiin inony ii tecthon 1ndividuals iay be in
fluenced by their ,oci;iI cy iinolnient ol they nila:a recaist these en
vlronnint, io inporlaut way% Orgaiatlioni isy b significanltly af

fected by it,il i i, irecrcdhits, and piessures froii ntiolal governmients. 
The concept of tIansant ions i deliberately left broad to allow for the 

hobt of interdependenlis which nay affect hum an actiot-i 

Applied to development planning and progi aniiniplemeit ltion, tile 
tr;. ,ctional approach tas some immediate anti perhal,, novel im
pilc iti' n : 
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- There is no ideal plan in the abstract, divorced from historical, 
political, and ol'ganizational contexts. If the plan is to be a vehicle for 
change rather than a stationary cxpression of preferences, it must be 
alert to specific situations and circumstances. 

- The balance to be struck between the technical and the political 
aspects of planning will also hinge on the specific socio-historical and 
political environment. Contrary to academic views on rational plan
ning, technical analysis may hive to be cut short in the interests of 
constltuency-building. Especially where formal planning is new, in
formational resources are meager and the political system is tur., 
bulent, planners may be well-advised to rely on informal goal setting 
and nonquantitative assessments based on conversations with 
knowledgeable individuals. There may be times, in fact, when ir-( ectz 
are started with no formal plan at all. Both points were illustrated in 
the relationship of planning to general educational reforms in Chile 
and El Salvador (Schiefelbein and McGinn, Chapter 6; MeGinn and 
Warwick 1979, Davis 1979). The reform programs began well before 
the comprehensive planning started 

- flow and where planning is carried out, the specific contents of 
the plan and the language of expression will affect its chances of im
plementation A transactional approach might lead to a very different 
style of planning and policy development than is now seen in many 
planning office',. For example, rather than treating implementation in 
a semimechanical fashion, planners night ask who will be important 
gatekeepers at what stages in the limhlementation irccess, and pro
ceed to consult tlhee individuals as part of planning Similarly, instead 
of assuming that sound technical languige will be satisfactory for all 
concerned, the planners might well ask if the plan will be understood 
by both bureaucrats and politicians whose cm)(peration is essential. 
The plan language should not i)eopen to distortion by potential adver
saries. 

- The degree of implementation will affect the futuie possibilities 
of planning. I'la,mners who come up with policies that cannot be, or 
limply are not, carried out will d(evelop a reputation for unrealism, or 
worse. If the educational planning office designs a program of sex 
education foi the (ountry', piblic schools, and if the mere mention of 
the idea touch,.s off a stor in in the press, the future aptions of these 
planners inay he Nevvr ely (onstrned 'l'ic ,ntire unit may be 
suspected of being out of totch with national reality or of acting In the 
interests of United States imperiali m A high rate of Implementation, 
on the other hand, nay foster confidence In the planners and thereby 
open the way for ioirv signifh ant involvement in pollcy setting. 

4.0 A (oncelfuuu Jr. n vrk 

In applying the transactional perspective to planning and program 
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implementation It is helpful to begin with a framework specifying the 
key factors irvolved. The model Iresented here can serve as a kind of 
map whtirc might be applied to a given situatkdn. As is true with any 
map, not all parts are relevant to a particular task, while some parts 
wif! need greater detail than is provided. Nevertheless, the framework 
can be useful as e way of raising questions and suggesting hypotheses 
about critical transactions in planning and implementation. The key 
elements in the model are summarized in Figure 16.1 

4.1 Environment 

Central to the transactional approach is; the concept of an environ
ment for planning and implementation The e'3sential notion is that the 
formulation anid execution of any plan will :tfect and be affected by 
forces external to the planning process The gdeatest challenge in plan
ning for implementation is to identify the individuals, groups, 
organizations, issues, "td conditions that ,.omprise the relevant en
vironmtnt for a giv policy or program The environment that is 
salient for one policy ,iia, such as agriculture, may be quite different 
from that for another, such as education, though key figures and issues 
usually overlap. In identifying the set of actors and circumstances that 
are crucial for the policv of concern it is helpful to tikstinguish between 
the remoteand the pro iiateenvironment 

4.1.1 Remote Envi'ronment 

The remote environment m'fnsists of those physical, historical, 
sociocultural, ecological, and t.'chnological conditions ,ith distant ef
fects on planning and mplementatilon I'lannerij and implementers do 
not have to become historians or anthropologists to be effective in their 
work, but they should ha',e some sense of the backgrolind forces af
fecting development 'I1hret o~v riappng aspects of tt,. rernote en

vironment deserve pa.iicitilir ttrintion ctilttre anurd soc)ial structu res, 
political institutions, and formadt iVt histori( ,al ' xiperil'no 

Culture em brace%!he norns, VahIvti%, beiefs, ad syymhols guitding 
the choices made by int-'nihi''s of the soclety and sIpinig their interac
tions with each other So( ial st riut it r t fr s to the patterns of interac
tion between or dinong inllivi(ktials ind gri'ip if, the society A core 
precept of the traisactlonal a|plo ,h is that ) JIb )1lanirlng and im
plementation mut I) iy clo".e aItto ntiori to the social srlctiiri.' and 
cultural meaning antI inipat of any plan or pi og ra ni tor example, a 
recent educationail refil ni in Perii attempted tl iitoroduce bilingual 
education (Spanish and Qeclima or Aymara ) in Ihiearly grades of th~e 
couhtry's highland 1114' %While It(-)lainners seenwid to think that this, 
step would be good for the Indligeneu popiilation, |the pareltl thought 

otherwise' " Sltl onomic powtr war associated with thesiciae and e 
language of the elitc, they at tually approved of teaching the children 
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in Spanish from the first day in school" (Clehves 1976 p. 17). Here an 

- cultural attitudes towardenvironmentaspect of the remote 
apparently became a significant birrier in implementing

language 
bilingual education. 

Another crucial aspect of the remote environment is the structure of 

political institutions in the country. Although most of the readily iden

tifiable actors will be part of the proximate environment, there may be 

others who lurk in the wings. The must obvious example in many coun
but 

tries is the military, wvho may hold no formal powers in planning 

who influence its operations as a shadow elite. 

A third part of the remote environment i3the country or region's for

mative historical experiences. These are the trends and events of the 
are not 

pist mith a potential for carry-over to the present. Planners 


istorians, but they can still have a feeling for the historical con
ofter. can shape present percep
flicts, crises, issues, and incidents which 

tionv about development programs. For example, in Kenya and much 

of Sub-Saharan Africa, the experience of slavery has left lingering 
of the white, Western nations.-
suspicions of the genocidal intentiot 

These have recently surfaced in discussions of family planning pro

grams, much to the surprise of Western population planners (Ndeti 

In Mexico almost any issue bearing on church-state
and Ndeti 1977). 

relations must be treated gingerly, even though there is no open debate
 

along those lines when the topic is first raised. The areas of develop

to this tender area pre education and 
ment most clearly connected 

population control (LA nero 1977)
 

ProximateEnvironment4.1.2 

The proximate environment includos those actors, issues, and condi

tions with an immediate aiwd/or direct influence on planning and im

what coints I Itits policy, and 
plementation. The ce(ntral question is, 

for whom? Which indlviddals, groups, agencies, or other organizations 
d along? What are 

can make a policy oi program ,top, start,, 
a dt ni cnce for either plan

the issues and conditions that will make 
In considering the proximate environment it 

ning or implementaton" 
the power setting, the 

is helpful to think of three interacting sub-parts 


issue context, and the operating environment
 

4.1.3 The PowerSetting: Who C(omtts? 

The power setting is made up of individuals, groups, or organiz:,tions 
on a given

with the uot.,ntial for iIimediate ard/or direct influence 
a somewhat e each at ea of develooment policy wi1, hntve

policy. Sin 
diffei ent power settinl,, one should be clear about the mt tors who count 

for the crise at hand. For many ,pheres of development the key actors 
allies and rivals,

will include national authorities, bureaucratic 

gatekeepers, national interest groups, and internationgi, donors. 
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(a) National authorities.The most obvious question to be raised 
about the power setting is who has the formal authority to control that
domain of action. In some cases a prime barrier to Implementation 
may be confusion over precisely which office or agency is responsible
for carrying out a plan, Responsibility for a national fisheries policy,
for example, may be spread across the ministries of agriculture, com
merce, transport (harbors), defense (navy), and regional develop
ment authorities. As a result, even a well-conceived policy to regulate
the fishing catch may have no bureaucratic home for its implementa
tion. In Kenya the FAO-sponsored Programme on Better Family Liv
ing, a project which combined population measures with other kinds of
development activities, foundered because of unclear authority. As a
practical matter, planners would be well-advised to take up the ques
tion of responsibility as part of policy formulation. In the transactional 
approach, which places heavy emphasis on identf3 ing key figures in 
implementation, this question would arise very quickly.

Several categories of national authorities are likely to be involved in
approving and implementing most development plans. The most ob
vious is the chief executive, such as the president, the prime minister, 
or the head of a mih'Ary junta. Without support from the top, planning 
on vital issues, such as educational or land reform, will quickly
evaporate, and even with this support it may not go very far. Also im
portant are the minister(s) with direct authority in the area of con
cern, the parliament (if any), the minister of finance, whose coopera
tion Is usually needed in obligating funds, and perhaps the national 
planning body. From a transactional standpoint the critical task is to 
identify those authorities with the power to intervene at all crucial 
stqges of planning and implementation, and to involve them in ap
propriate ways, Far example, members of parliament representing a 
country's coffee growers may play a vital role in any policy measure 
affecting the employment or income of their constitiencies, even if the
parliament's role is nominal at best. The finance ministry should also 
not be overlooked, as it may be, for without its blessing no plan re'iuir-
Ing new expenditures will get more than a few meters from the draw
ing board (Caen and Wildavsky 1974 p. 102).

(b) Bitreaucraticrivalsand allies.It is usually safe to assume that 
any consequorlial development policy will touch the interests of 
gevernment agenies other than those directly charged with its im
plementation. Typica! resolts are the rivalries which Impede im
plementation, the alliances which facilitate it, or both. The rival units 
will usually irchde those that feel they should have major jurisdiction 
over the policy, that they ore more ,.serving of the funds than the ac
tual recipients, or that they should have been cor,,Aulted in the pro
gram's development. Their opposition, competiton-, or inretion at
significant points In the impleentation process may result In con
flicts, delays, or even to.al paralysis. The national population program
Inthe Philippines, which Involves num, rous agencies vying for limited 
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funds, provides a classic example of bureaucratic rivalry and its co,-

Similar rivalries hamper the work of the government's
sequences. 

Commission Population, which has ex
coordinating body, .he on 


perienced a high turnover of directors in recent years.
 

same time, planners may find bureaucratic allies even for 
At the 

controversial policies. Employment generation schemes proposed by 

the national planning office, for example, may win backing from the 

commerce ministry, which sees possibilities for new enterprises, from 

favors expanded employment op
the ministry of labor, which 

and from the ministry of education, which might par
portunities, 

ticipate in new training ventures.
 

a given policy or pro
(c) Gatekeepers are those agents on whom 

gram depends for approval or action. In forecasting the chances for 

implementation it is necessary to identify probable gatekeepers not 

only in the early stages but through the entire cycle of execution. While 

some are elusive and hold no identifiable office, most can usually be 

brought into the open by asking four questions: 

First, from which individuals or organizations must the im

plementers obtain formal concurrence before moving ahead' In 

building new schools, the education ministry may need approval froa 
special school construction agency.

the ministry of public works or a 

Similarly, a rural development program devised by the ministry of 

agriculture may need the explicit benedictionofthe provincial govern

ment before it can move into action. 
joint

Second, which groups or organizations are involved in the 

program? In Egypt the national family planning
administrationof a 
program is in many respects a joint venture involving the Executive 

Family Planning Board, the Ministry of Health, and the Ministry of 

Social Affairs. The result, according to one report (Gadalla, Mehanna, 

is a confusion in the lines of responsibility, dif
and Tennant 1977) 

ficulties in supervision, competition, and duplication of activities.
 

some could be eliminated or
While such problems are quite common, 
reduced through advance attention to the transactional context. 

Third, is the policy dependent on some outside body for external 

coordination?A common actor in this role is the national development 
which is nominally responsible for In

authority or planning agency, 

tegrating the work of all sectoral planning units.
 

Fourth, whatever the formal structure of government, will the suc

cess of the program depend on informal clearancefrom individuals or 

groups? In some African societies, ethnic group leaders have no for
for their areas, but plannersmal authority over programs devised 

by-pass them in planning for in plementation,would be mindless to 
Such purveyors of informal blessings Prc uiually linked to one of the 

interest groups to be mentioned next. 
Interest groups. In most countries effective policy formulation(d) 

and iroplementation will be closely tied to the society's interest groups. 

Contrary to a politically neutral vision of nianing, the transactional 
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approach advocates specific and sustained attention to actors such as 
political parties, ethnic groups, unions, marketing associations, 
religious organizations, and the media. The identification of key in
terest groups sometimes requires considerable skill and subtlety, for 
the concerned parties may be working behind the scenes or may not 
appear until the later stages of implementation. But in many policy
areali the most crucial actors are there for all to see. In educational 
pi.nning, for example, they would usually ,nclude teachers hnd 
teachers' unions, political parties, universities and university student 
organizations and, though rarely organized, parents.

The educational reforms launched in Chile and El Salvador in the 
1960's underscore the pivotal role of teachers and their unions. 
Teachers and their allies in the Ministry of Education usually keep a 
wary eye on reform plans and are not slow to react if they disapprove
of what they see. In El Salvador the sweeping chong.,s introduced by
the Minister of Education, provoked the teachers' union (ANDES) into 
a 58-day strike in 1968. The strike was fierce and led to violence, but the 
minister waited and the strike was broken. In Chile the teachers were
less concerned about the contents and processes of the reforms than 
about the more mundane question of wages. Still, the climate of 
change fostered by the reform created an ideal opening for pressing
their demands. The result was two protracted strikes and increasing
militancy by the unions. But in good part, because of effective plan
ning, the conflicts did not destroy or debilitate the substance of the 
reforms. The teachers continued to work with curriculum planning 
groups and to try out new materials. "It was as though by this time the 
Reform was considered as a product of everyone's efforts, and not a 
creation of the Christian Democratic government" (McGinn and 
Schlefelbein 1977 p. 63).

(e) Internationaldonors. Foreign assistance agencies will occupy a 
prominent place in the power setting of many development programs. 
Orgaulzations such as the World Bank, the U.S. Agency for Interna
tional Development (AID), the United Nations Development Pro
gramme, regional development banks, and private donors have an 
enormous impact on the issues addressed in development and on the 
organizational structures fer dealing with them. There is now a 
substantial literature on the operation of donor agencies, although few 
studies have traced out the full range of their impact on plamining and 
program implementation (Tendler 1975; Krassowski 1968; Cerych
1967; Montgomery 1962; Snyder 1979). This literature and the author's 
own research suggest several broad hypotheses about donor impacts.

First, donors can affect the creation, structure, and content of plan
ning operations. By making funds available for planning, Insisting on 
planninp as a precondition for loans and grants, or otherwise com
munlcaiwg their favorable disposition toward planning, donors may
Influence (a) decisions to create a planning unit (Wynia 1972); (b) the 
organi/atiouial location and structure of the unit; (c) the nperating 
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iaas about theassumptions about the unit's work, such as underlying 
problem to be sclved (Snyder 	 1979); and (d) the priorities and 

such as sector analysis, or sectorstrategies followed in planning, 
assessment (Daniere 1979). 

Second, donors affect the total context of planning through their in

on development priorities and programs. Internationalfluence 
assistance agencies often shape the environment for planning by mak

ing funds available for some types of activities and not for others, by 

the conditions and requirements attached to the spending of funds, by 

informal pressures for certain kinds of results, and in other ways. 
areas: (a) overallThese influences are seen most clearly in three 

development priorities, such as capital development strategies vs. em

phiasis on the rural poor; (b) priorities %Ithin sectors, such as a heavy 

concentration on instructional television within the education sector; 

and (c) project design, including sptcific components, timing, and 

organizational structure. 
Third, donors may exert a strong influence on program implementa

tion. AID, for example, commonly appoints a United States-based con

tractor to advise ai d monitor the project at all stages. The contractor, 
in turn, usually hires technicians and other advisors to work with local 

counterparts. To complicate matters, either All)/Washington or AID 
members of the country mission may take an active, though 

sometimes extra-official, part in screening; the advisors chosen, in 

determining the length and timing of their visits, and in approving 

other aspects of the contractor's work Mission representatives, such 

as the Mission Director or Education Officer, may also develop local 

contacts which can support, neutraliie, or even undercut the contrac

tor's work At later stages the donor agency may also prc.', for certain 

kinds of results in program implementation, such as the pre~im'ation 

and diffusion of certain kinds of books or educational TV programs, or 

the conduct and peblication of educational research studies (Snyder 
1979). Anyone familiar with foreign assistance knows that these are 

common issues with donors in a complex project. The question here is 

not whether these interventions are admirable or deplorable in 

themselves, but whether they can be anticipated and effectively dealt 

with In planning and prokram implementation 
(f) Implementers. Finally some mention should be made of a group 

that is often overlooked by planners and project designers: those who 

will be directly charged with executing a policy or program. Once a 

program is under way the implementers are not, properly speaking, 
part.of the power setting, for they are within the organization Itself. 

But during the planning stage it would be eminently sensible to view 

key implementers much as one would regard crucial interest-group 
representatives - as persons to be consulted and involved in the pro

ject's design so far as possible. There is now clear evidence from 
may not only generate resentseveral sectors that a failure to do so 

ment about a lack of participation, Itmay mean losing vital detign in
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formAtion. At the simplest level these administrators may point out 
that the program as conceived li bureaucratically unworkable. They 
may also indicate, directly or indirectly, whether they believe in the 
program In general and In the activities it will sponsor, such as
sterilization and abortion in a family ilanning program. In Egypt, fcr 
example, the government initiated a family planning program almost 
overnight without consulting the personnel expected to carry it out. A 
recent study of this effort produced this lnding: 

When questioned in depth reg a.-ding their anaiysis of
family planning efforts in Egypt, toe majority of the implementers interviewed expressed dhqatisfaction with the 
present national family planning progra,. They tended to
focus their attention on the numerous difficulties and con
straints involved in the implementation of the program
Complaints varied from a criticism of constraints operating
within the program itself tc a discussion of problems existing on the community level Inhibiting the facilitation of
family planning objectives even in the absence of program
constraints (Gadalla, Mchanna, and Tennant 1978). 

Had these implementers been consuilted they could easily have pointed
out some of the straightforward difficulties that did, in fact, arise in
the program, such as confusing lines of authority. Their own motiva
tion to take this program seriously might also have increased. 

4.1.3 The Issue Context: What PerceptionsMight Be Aroused? 

In evaluating possibilities for the initial acceptance of a plan and its 
subsequent implementation, decision-makers must also pay heed to 
the perceptions likely to be generated by the formulation, the content, 
or the language of a policy. In making such assessments it is useful to
consider the issue context for a given policy  the points of discussion,
debate, or controve.*sy in the society. Some issues will be energizing
because they serve to arouse interest or mobilize support for the 
policy. For example, the 1969 agrarian reform program in Peru was 
strongly energized by its connection to the larger objectives of the 
military government. Basically, President Velasco and his military
associates saw the land reform as the most effective way of breaking
the back of tie landed oligarchy and thereby consolidating their own 
political position. As Cleaves (1976) observes, 

The reform thus had the effect of establishing the
regime's authority throughout the iociety and help [edl gaincompliance for other In'tlatives. Strong-armed measures
against recalcitrant teachers or university students . . .could not possibly have had the same positive effect inpriming the society for Inclusive policies In the mining,
financial, and industriaIl sectors (pp. 34-35) 

Issues may also b( u.hilitating if they devitalize or contaminate the 
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policies with which they become assoclatec , ALatin American population education program could be crippled Ifit became generally linkedwith perceived American imperialism or other unpopular images. InKenya, comparable issues would include tribal rivalries and genocideof black peoples through family limnitation. Significantly, some of theseissues may lurk in the background and emerge only when a development program is under way. This possibility underscores the need for a rather thorough and subtle understanding of the country's remote environment, which may, without warning, become quite proximate. 

4.1.5 	 The OperatingEnvironment:The Impact ,f Conditions
 
The operating environment is the set of conditioas 
-	 more or less

impersonal circumstances  impinging on planning and implementa
tion. Three conditions are especially important. The first is threat,which arises when the environment is perceived as a source of impen
ding danger. The most clear cases of threat include imminent warfare
with another country and armed insurrection within the country. Faced with the prospect of war, political leaders will typically fix their attention on questions of defense and will have little time for the niceties 
of development planning.

The degree of uncertainty or unpredictability in the political,
economic, or social enviroament will also have pervasive effects ondevelopment programs. Political uncertainty, especially the threat of a 	military coup, may encourage chief executives to scramble theircabinets or juggle other appo:ntments to ward off criticism and to pre
vent the formation of hostile cliques. This strategy may make greatsense from the standpoint of survival, but it does pose problems forcontinuity in planning and implementation. Economic uncertainty,
such as that produced by rapid inflation and balance-of-payments

deficits, may also lead to short-term crisis management in preference

to long-range planning 
 In 	general, while uncertainty can sometimes
be a motivating force for development, more often it will result in caution, incrementalism, and personnel turnover.

Finally, planning and implementation must take account of en
vironmental comple ity -	 the number of elements ir the, policy en
vironment and the intricacy of their c,nrjections Complexity increases with the number of ministries or other organiational units involved in policy-making and Implementation, the number of interest groups with some stake in the policy, the number of sensitive issuesraised by the policy question, and the variety of rutes and bureaucratic
layers involved in executon. Over-all, the greater the complexity, the 
more formidable the planning required and the more difficult the implementation Thus an integrated rural development program involv-Ing four ministries and five other government agencies will often be
much more difficult to plan and carry out, though perhaps ultimatelymore beneficial, than more narrow programs run independently by
these organi7atlons. 
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4.2 PlanFormuation 

A careful ass,.ssment of the environment, which need not require 
vast amounts of time, will often suggest far-reaching implications for 
both the proceis and the contents of development planning. Process 
and contentr Are connected in that different styles of plan formulation 
will yield different policy options and strategies for implementation, 
while initial statements and perceptions about the goals and contents 
of planning will affect the potential participants as well as the conduct 
of the deliberations. Perhaps the most basic requirement of the tran
sactional approach is that planners and other decision makers identify 
the significant interests at stake in the particular policy domain and 
take steps to deal with these interests in formulating and implemen
ting plans. Meeting this challenge demands not only intimate 
familiarity with the environment, but a high degree of self-reflection 
about the very processes being used in planning and Implementation. 
Transactional planners, in other words, must not only plan with the en
vironment in mind, but be aware of how their very actions touch that 
environment and how the resulting perceptions redound upon both 
planning anti program implementation. Planning in this sense is in
herently political. 

4.2.1 Process 

Three basic questions can be raised about the processes of plan for
mulation: 

Is there a perceivedproblem which can be solved throughplanning, 
Is the situation ripe for planning, or will the plans formulated, however 
sound in their technical design, fall on barren ground? The critical 
transaction at this point is between the planner and the environmental 
demand for action. If there is no sense of concern about population 
growth, land reform, or educational change, or if such concerns are 
confined to pol!t,'nlly insignificant groups, new policies may simply 
have no audience and stand no chance of implementation. Unless the 
planners are In a position to stir tip the requisite concern, which they 
usually are not, they may do more harm than good for future develop
ment programs through premature planning. The transactional ap
proach suggests, as a rule of thumb, that the formulation of plans 
should not run far ahead of societal concerns about the issues they ad
dress. 

Who should participate In plan formulation? The specific par
ticipants will affect not only the options considered, chosen, and re
jected, but also the perceived legitimacy of the resulting plan and its 
chances for Implementation. In general, the more those Involved in im
plementation have had a part in the planning process, and feel the 
resulting plan is their own, the more likely they are to support its Im
plementation. Participation in itself may not mobilize them Into strong 
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support, but it may at least defuse their opposition. By contrast, the 
more a plan Is perceived to be the creation of a disconnected group ofplanners, a narrow elite, a special interest group, or some otherunrepresentative body, the more likely it is to generate controversy orbe scuttled before belng implemented. Other effects of participation 
were discussed in Chapter 13.

There is a well-known dilemma in participation. On the one hand,when potential rivals, gatekeepers, or other interested partiis are excluded from plan formulation, they can use their absence as primafacie grounds for opposition. If they are hostile and included, on the
other hand, their presence provides them with a ready opportunity tostall or sabotage the entire effort. For this reason development planners often show marked ambivalence toward generalized pleas forparticipatory planning. They realize that, especially in a highlypolarized or fragmented power setting, they can live ncither with nor 
without part!.pation.

Case studies of successful planning suggest, however, that there are
alternatives falling between pure planning by planners and openingthe doors to all of one's potential enemies It would be well worth theplanner's effort to Itt, or have knowledgeable allies list, people to beconsulted. The list would be organized along two dimensions: first,significance for iml)lementation, second, initial favorability. The
listing exercise will ield names of inaividuals whose cooperation will
be crucial during implementation and who are at least neutral on thematter at hand. In sectoral planning these may well include the direc
tors of the operating units in the same ministry or allied bureaus
While such individuals may harbor some suspicions about planners
and planning, they can often be won over by the very invitation to par
ticipate. To the extend thai they see tangible evidence of their viewsreflected in the plans, they may even be canverted to enthusiastic advocacy, but such conversions are infrequent The Office of Educational
Planning created during the Frei regime in Chile, for example, followed a strategy of this sort in developing a curriculum reform. TIhe plan
ners began with a small hut broad-ba (d committee whi( hiset foi ih a 
broad outline for reform 

Once the basic ideas were lai( out, however, nemhershipon the ('emmittee was ('xepanded, as a series of task forceswere created in each of the major curriculum areas . . .Each of the original member%recruited teachers and professors of education to help Inthe development of curricula.The task force members were chosen on the basis of profes
sional prtstige and creativity . Contact with the lirec
torate of Primary Education was high 

Participants in the curriculum area task forces were encouraged to try out new materials and procedures as theydeveloped. 'To make this possible, the Office of Planningsolicited the collaboration of priniary school principals. Thecurriculum people then worked directly with classroom 
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teachers, from time to time bringing in groups of them to 
discuss ideas for new approaches in curriculum. The word 
quickly spread among teachers that the Ministry was really 
interested in their ideas (McGinn and Schlefelbein 1977 pp. 
47-48). 

A further sign of the positive effects of this collaboration was that dur
ing a subsequent teachers' strike, during which there were numerous 

no attacks oncriticisms of the education system, the teachers made 
the curricular reforms. 

How are the deliberations conducted? The Chilean example also 
in planning.underscores the importance of the procedures followed 

One key issue is the degree of their secrecy or openness When 
deliberations are conducted in secret and the policies are then simply 

on theannounced, the feeling may arise that a plan has been sprung 
country without adequate opportunities for debate. In Guatemala, 
where an extension system of nonformal education was being planned 
in parallel to the regular school system, and in some cases duplicating 
the school system, there were strong feelings among tiw line directors 
in the Ministry of Education that the nonformal education plan had 

been cooked up in the national planning office without ministry par

ticipation and discussion (USAIl/I larvard Project, Paper 81, 

Davis 1979). The plan was never implemented. Open delib rations, on 

the other hand, are not only time-consuming but may invite political 

sniping and organi7ed counteroffensives by general or specific adver

saries. Once again a practical alternativc may be to have openness 
within the circles that count most, such as the teachers and principals 
in the Chilean reform, or ministry officials in Guatemala, but without 

access to all comers. 

4.2.2 Contents 

The substance of a plan will have an obvious bearing on its 
apossibilities for implementation and impact. In thinking of plan's 

contents the planner must bcan the environment for two sets of signs: 

those relating to the plan's chancs of being accep!ed lereky as a 

plan; and those pointing farther ab !tid to the implementation process. 

Some planning options may draw pious nods of asseat in the short 

term, but evaporate in the heat of squabbles about execution For 

others the hurdles of immediate acceptance may he greater than those 

of implementation The advance determlnation of these varying reac

tione lies at the center of transactional planning 
the contents of anyThree questions c'ri usefully be rafted abiout 

plan. First, how effective are the single policy options? Second, how 

will response to the plan be affected by the clu&t.-, Ing of policies? And 

third, what reactions will follow from the language ti¢ presentation? 

Single policy options.The field of project analybis suggests dozens of 

specific questions that might be applied to a given element of develop
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ment policy. The following are two others that are often Ignored in 
technical appraisals. First, what is the policy's credibilitytothose who 
will be charged with implementation? Many plans set targets which 
are simply unpttainable for institutional, financial, or other reasons. 
Populatioii planners have been notorious for inflated estimates of the 
number of users of family planning services, and of the probable im
pact of such use on the birthrate. Other administrators, ranging from 
ministers of education to directors of fisheries programs, have been 
given to similar optimism While elevated target!; :nd optimistic pro
jections may conceiv ily have a beneficial effect on public morale, 
over the long run they carry enormous costs for credijility among the 
implementers These individuals and others in their pe 'er setting will 
either completely disregard the latest estimions, or make their own 
subjective discounts The net result will oflen be vot only poor informa
tion for decision making, but a gener;' discrediting of the offices in
volved, with obvious implications for implementation 

Second, what is the policy's acr, ptability to element, who are cen
tral in the powei sctting A plan office may decide that the most-11' 
effective strategy for increa ,.ng rural employment is to raise tile price 
of capital by altering the exchange rate If, howe,,er, such changes
would significantly increase the prodtction costs for multinational cor
porations which iminpott foreign t('chnolov,' and if such co,'porations 
have strong leverage with itl prestlnt. tLis 1)'icy option may standIw 

no chance of being adopted In general, option which raise all assort
ment of red flags for politically influntial gitoups may be stillborn, 
however compelling thir ecnonic logic 

Clustering.Beyond any singlie policy allvI til i , p ners must con
oider the plerccltions creai ld by thle entire pa kage of Whic h it is a 
part. A plan to provol' ciedit to siiall busincsmen in a Southeast 
Asian country might genrwiatv little controviisy if it is open to all 
takers. If, on the 0 tii Iiilnd, it i billed as itn effort to promote in
digenous (I e, non-(Ch inese epieneurstiip, the react ions from tileu'nit 
non-indigenous, gtotl1p1 might e quite strong Soiietiiiues asociatlon 
with a broader set of rhionge, will l,,nd entn gy to a policy that it would 
not have if it stood .lie ('h'aves has art.tued that a ma mr factor favor
ing the 1909 ,igr.i- ian refoi i ini Pti ii was the interlinking sIicture of 
its various elements Set in .1 lioadit cotiiext of national reforin and 
containing policy alill natives with a high ppicad effect from one to the 
otier, the reform pat k,i had to he tiken setiusly by friend and foe. 
Even opposition atlentlii helpedl 

The result wa Iht in the agriculture nirnlstry 
policynnaker s ((oilh oN ,iinia inultililici effect fron Ihe In
vestiiicut (if re i ilillv(ly fe w resoii( ,s Ily to ilng tIhe right
string, they ciotilhl have the whole olichth.tri playing When 
thle ilusic was oul of tune, they wl ote i slight modification 
into the scot c It took relatively few political resources to 
keep the agrarian reforn ol track once begun. (Cleaves
1976 p. 36) 
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But the same principle can work in reverse. One rotten apple in the 
policy barrel may have less wholesome spread effects. 

Lan Tuage of presentation.Finally, reactions to a plan wi1: hinge on 
the language in which it iscouched. In Catholic Colombia a population 
education progratm designed to promote responsible parenthood set off 
more harmonious "i'rations than if it had been directed at population 
control. An educational plan including classes on family life education 
might raise fewer hackles than the same option identified as sex 
education. While it may be both unethical and countk cproductive to 
seek a silky euphemism for every prickly policy option, there are cases 
in which palatable language neither distorts truth nor camouflages in
tended actions. Education uses many euphemisms, such as special 
education, social promotion, enrichment. 

The Mexican government's handling of the language for its popula
tion policy provides one of the clearest cases on record of the wearch 
for linguistic legitimation. Leiero (1976) shows how policy-makers 
made a deliberate effort to dratt the 1973 Population Law in terms that 
would appeal to or at least mollify all of the concerned Interest groups. 
To ward off the usual charges from the socialist wing, the law stated 
that population policy was intended to pursue development rathe, than 
substitute for it For critics who might charge that birth control pro
grams were an American impoit, the government could say that its 
policy was an expression of sovereign self d(itermination To satisfy 
cultural nationalists as well as potential Catholic critics, the law pro
claimed an absolute respect for human rights and national cultural 
values. Seemingly to draw suppot from feminist groups, the law pro
claimed equality of the sexes as one of its formal objectives. The 
language, in short, tried to convey the impressi n that Alex~ean 
population policy was purely Mexican in origin, reflected Mexican 
values and traditions, w- tiesigned to address pressing national pro
blems, and would serve all sectors and interests in the sclety. The 
carefully tailored language, together with adroit publicity moves, 
seems to have had a favorable impact on public reaction to the law 

4.3 Plan Inhplenntation 

The transactional perspective applied to policy for in ul at ion is equal 
ly salient for plan Implementation, In fait, as aheady noted, the 
chances for implementation will depend in good measure on the pro
cesses and contents of planning, Plans which Ignore crucial actors in 
the power setting, which are not perceived as credible or palatable, 
which touch off conflicts or resentments among filose c, ,seat to them 
and whi.-h are presented In insensitive 01 ,nfl' inmatory i mr-age, will 
be hobbled at the starting gate Those that have tx evelped with 
the participation of those to be affected. th,.t a, e ,allor . to the needs 
and interests of target populations, that have strong politlctl and 
bureaucratic support, and that are, realistic intheir organizational and 
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management etructure, will haw- at least some claince in the im. 
plementation race. 

The foremost challenge in planning for implementation is to Identify
and deal with the forces promo'ting or preventing the program's move
ment. From a transactional standpoint a plan, considered in itself, is 
best regarded as an object with no velocity. Like a stone, it will remain 
at rest unless some force acts on it from the outside. It will never go in
to motion simply because of its own logic, elegance, or wisdom, though 
these qualities may increase its momentum once other forces induce 
movement. The task, then, is to activate those forces whih will set the 
plan moving in the desired direction, ant to counieract those forces 
which would stop it ftom moving at oll or cause it to move ,nundesired 
directions. Here the mechanical analogy ends, for the essence of tran
saction is to relate to and deal with key elements in the environment. 
In mot development programs th is much more of a process of con
sultation, negotiation, and exchange than of corKing and uncorking 
bottled merces The following scheme suggests sume si,*-ific
possibilities for applyi;g this transactional approach to irnplenvnta
tion. 

4.3.1 Facilitating ('onditiois 

If the plan, as a plan, is assumed to bz a inass it rest, and the ahim is 
to have it develop sufficient momentum i,be implemented, ,nnmust 
ask about the potential sources of velocity Principal a Piong thcsc are 
the commitment (,fthe polhti A leaders in volved, th, orga ni.atiertal 
capacity of the inper. ting a gericie'%, the ; onimtinent of tile im
plementers, and inter(, t-group -rPPol t If tnoe of t h,se "an Infkt. it 
go, chance-; are that it will remain at rest a long titne 

Commitment -fpolitical h sad'Significantly, dtv'-VVIijnwit plan:, 
such as those proposing educational i a grarian refrins %ill usually 
not be cizrried out unless they are backed by thi(, pollt i a leadership of 
the country In practi(e', conn itnent invaii-s a willingnes%on Ihc part
of these leaders to ptdo ide tie-positive %eight oif their authority to Im
plementation 'nd to tefain from ,ztions wh( I,''1.-olrl ufldicr'u the 
plan. A perfect example is seen in ti, educational rforis undertaken 
by El Salvador in 1967 '1h. Mlitet of l"du.ation, and 1l11.main pro
tagonlst of Ihe refot in,. k'i('w full cil that they would iccontrovers'.al 
and that tl,.y (ould be ('ni'phted ,ml) %kiththe bicking o" the Presi
dent Fortunaitely for the Mu'uisier. the Pie ,ident WitS willing to Iano 
behi ,d this effort, ,'',cii %hen t'a'h,,r sit, brought down theik.s almnost 
government 'Ilhe 'reicdent wa cony inc',l hat expatnded education 
was essential to Salvador's d- elo net, a rd that itshould be the 
centerpiece of his administration A%onre of the Minlt-r's closest ad
visors ptt it in an inter view with thi% ant hor, 

The President was not a very dominating perion, and was 

http:controvers'.al
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somewhat shy with the ministers, nast of whom weremediocre. The Minister was not shy, and was able to moveahead partly because of hispersonal connection with thePresident, but also because of the Presidents personal conviction about education. 

The Minister made the following comment in an interview: 

We knew that if we didn't have the changes we would havetrouble In the future. Salvador had nothing but people.Everything 
mem 

is people. The President told me later thaters of the Board of the official party came to him andsaid: "Ifyou keep that Mirister on we are not res onsiblefor losing the elections." The President said to tem: "Ihave confidence In him." The President never tried to stopme. He told me this only after leaving office. (McGinn andWarwick, USAID/Harvard Project; Paper 75, 1979, p. 8). 

In the opinion of everyone consulted, the reforms simply would nothave been installed without the support of th±e President. And, as thisexample illustrates, top-level commitment is doubly necessary whenthe proposed changes readily feed into national, as distinct fromministerial, politics.
Organizationalcapacity.Success in implementation will further reston the capacity of the implementing agencies to carry out thenecessary tasks. One prerequisite, noted earlier. Isclarity about whoprecisely is to carry out which aspects f a plan. Ambiguity on thisfront may easily produce inaction, deiays, iurisdiitional conflicts, ortotally fragmented action. A lack of small personal conveniences maybe the horseshoe jails for want of which more than one developmentprogram has fallen. While sharply drawn organization charts and themanagerial philosophy behind them alsocan act as barriersdevelopment, uncertainty about who is to do what will often produce

to 

temporizing or bureaucratic stumbling.
For any given implementing organization, capacity has three central ingrec ents. The frst is the technical skill tonecessary action. An agency which is asked to prepare 
carry 

a 
out the 

manual onhow to use chemical feruai'ers, and which has had no experience with
either manuals or fertilizers, may require a long starting time. The second ingredient is the 

operating 

ability to relate well to other organizationsin the same policy arena. Agencies with a reputation forbureaucratic expans!onism, inte-rrinisterial intrigoic, or general untrustworthinesi will not be well placed to handle implementaUon requiring intei agency cooperation. The third element Is the presenceofor the willingness to dcvclop appropriateroutines. Recent organization theory, built upon the work of March and Simon (1958), placesstrong emphasis on the notion of standardized ways of solving problems and handling requests. Most implementing agencies will havedeveloped certain basic routines for accomplishing their normal work, 
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and will probably have the type of personnel who adapt well to suchroutines. For example, an agency whose main tasks are interpretingrules and auditing the work of other units is unlikely to possess eitherthe operating procedures or the mentality for innovative action In thefield. There are two practical questions. First, does the agency nowhave the organizational routines and the corresponding mindset tocarry out the program? Second, if it does not, can it modify its routinesquickly enough to get the .%ecessary work done? If the answers to bothquestions are negative, thip planners might better look elsewhere.The commitment of implementers. One of the most crnmonmistakes in rationalist planning Is to assume that if the generals areready to move, the captains and troops will follow. We now have striking evidence that staff willingness to carry out approved policies isvariable and subject to bureaucrotic, cultural, and psychological influences. It is alo clear that such commitment does not remain fixedover time. Initial holdouts can sometimes be brought on board, whilestarting enthusiasts may show reduced motivation when a programmoves into its more difficult stages. As an aid to assessing staff commitment, it is useful to think of implementation at three organizationallevels: (a) top-level authorities, such as the president or primeminister or the minister responsible for the program; (b) intermediateadministrators, such as a bureau director or a district commissioner;and (c) field administrators, such as teachers, principals, doctors, andnurses in a health clinic, and agricultural extension workers. Experience with various development programs suggests the followinghypothesis about comrrlitment.First, the commitment seen in the top echelons will be a predominant influence on lower levels, but especially on intermediate administrators If the prime minister, president, ministers, and othersenior officials are lukewarm or hostile, a program is not lil,,dy togenerate much momentum at mid-level. Intermediate administrators,being in close contact with the top, will usually be aware of ambivalences at that level. Since many will themselves want to move upthey will be under strong pressure to behave in ways consistent withthe attitudes perceived above them.
Second, field administrators who are In close contact with local communities will be especially 
 sensitive to the attitudes, values, and
beliefs at that level. Teachei s or village-level health workers may care
more about the opinions and feelings of local leaders than the orders
administered by their superiors. Ifprogram Implementation meansthat they must run the risk of antagonizing signifikant others in theirenvironment, they will often find %ays of balancing their need for a jobwith their desire for local esteem Moreoever,plementers may feel that their long-term 
some field im

career prospects lie outsidethe bureaucracy that employs them They may aspire to mobilitythrough a political party, a tribal orgaization, or some other politicalchannel. Faced with implementation orders that violate the expeca
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tions of actors crucial to their plans, they may decide that subversion 
or inaction is the most rational course. 

Finally, the attitudes, values, beliefs, and expectations of the im
plementers themselves may strengthen or weaken commitment to im
plementation. A good part of the literature on the social psychology of 
organizations (K&tz and Kahn 1967) boils down to a single question: 
How will individuals in the organization react as human beings rather 
than as employees? One might ask, for example, if the implementers 
really want to be implementing this program at all. In some programs 
implementers may have no objection to the organization or to the 
broad lines of action, but still take exception to specific activities. 

Interest-goupsupport.A final condition favoring implementation is 
the degree of support from critical interest groups. Planners must 
always ask if anyone is really interested in this policy and, if so, what 
is the intensity of their interest. Policy makers sometimes assume that 
the absence of negative or positive reactions means that the road is 
clear for implementation. This may be the case, especially with an in
consequential policy, but it may also mean that no one of importance
really cares about the program, in which case political leaders may 
have trouble whipping up their own commitment. As a rule of thumb, 
unless a program is a technical change of no great import, it it has n3 
strong advocates outside the planning unit, it will stand little chance of 
implementation, particularly if obstacles arise along the way. 

4.3.2 Impeding Conditions 
Several conditions will also work against the implementation of 

development plans. These are: 
Magnitudeof change.The greater the breadth and depth of a change 

to be accomplished through a program, the smaller the chances that it 
will be carried out. Breadth refers to the number of groups, decisions, 
and sectors involved, points that will be discussed shortly. Depth has to 
do with the intensity, profundity, or impact of the modifications pro
posed for any one area. The more a plan requires fundamental 
changes in social structures, in cultural norms, in political exchanges, 
or in other established behavior patterns, the greater the inertial 
forces and chances of recoil. In the recent Peruvian educational 
reform it was not coincidental that the element requiring the most 
superficial change - the formation of new education districts - was 
also the one that provoked the least resistance. When the government 
tried to modify entrenched patterns of social behavior, such as through 
schemes for community participation in decision making, the 
obstacles were much greater (Cleaves 1976). The deeper a change 
penetrates, the more likely it is to entail the abandonment of establish
ed routines: changes in rule books and reporting patterns; losses aris
ing from "stink costs", such al exlstlng data forms; modifications of 
satisfying personal relationships or economic arrangements; and 
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alteration of environments that, however bad, are at least familiar and 
understood. Thus, from a transactional standpoint, planners would be 
well-advised to examine the deeper sochl, economic, political, and 
psychological costs of any proposed intervention. 

Number of actors involved. The more numerous the individuals, 
organizations, interest groups, or other bodies involved in implemen
tation, the smaller the chances of success. There are several reasons 
for this gloomy prediction. First, more actors mean more demands for 
communication and thus greater chances of delay. If a single bureau 
has sole responsibility for executing an integrated rural development 
program, if most of the implementers are under its direct jurisdiction, 
and if interest groups have no significant opportunities fir direct in
tervention, the possibilities for action may be quite good. When, on the 
other hand, responsibility is shared across the ministries of 
agriculture, health, education, and public woiks, the sheer mechanics 
of communication can be formidable. Burepucratic precedent may 
make it difficult for implementing officials from the ministry of health 
to resolve matters directly with their counterparts from the ministry 
of agriculture. Rules or custom may dictate that each official prepare 
a memorandum which is routed to the tcp of the home ministry, across 
to the top of the other, down to the counterpart, then back up, across, 
and down the same pathway. Many agencies, of course, find ways of 
circumventing these ladders, but policy makers at the top sometimes 
resist any dilution of their authority. 

Second, the complexities of communication will often be aggravated 
by differences In perspective and divergencies in goals across the im
plementing organizations. Representatives of the different bureaus 
will think in different ways, use a different technical language, and 
press for different objectives. In an integrated family planning pro
gram doctors from the ministry of health may insist on a high quality 
of medical care for each person who attends the clinic. Administrators 
appointed by the government's population commission, perhaps with 
some nudging by donor agencies, may put greater stress on contracep
tive distribution to homes and less on medical supervision. Social 
workers from the social affairs agency, may argue instead that 
educating people about the need for family planning is more important 
than either distribution or individ.'ql supervision. Difficulties in com
munication will be accentuated when normal professional biases are 
reinforced by promotion systems and other reward schemes favoring 
such proclivities. 

Third, the problems mentioned will be multiplied when policy im
plementation Involves not only overiapping bureaucracies but 
heterogeneous and warring interest groups. In these circumstances, 
which are common with plans proposing major changes, each interest 
group will have its allies in the participating bureaucracies, and 
perhaps elsewhere in the government, such as in the legislature or the 
military. Much to the chagrin of the planners, the parliament may 
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decide to hold special hearings on the plan, and the press may set out to expose its folly. As a general rule, when a plan becomes entangled inpolitical scrimmages, senior officials are reluctant to press for rapid
action out rf fear that they may personally become targets of attack.The more heated the political climate surrounding a plan, the stronger
the impulse within the bureaucracy to let it cool through inaction.Alternative commitments or preferences. In some cases the collaborators, gatekeepers, or other participants may agree in principle
with a plan but still default or hold back on implementation. Pressman
and Wildavsky (1973) provide a lucid illustration of this phenomenon intheir study of a poverty program in Oakland, California. They citeseveral reasons why participants might accept the ends of a plan but
still not carry it out. First, participants may be in favor of the project
but find it incompatible with other goals or more favored projects.
Thus the ministry of finance may consider a proposal to build newhealth clinics highly desirable and perfectly feasible, but still decide
that available funds should be used for other purposes, such ashighways. Given limited funds, new expenditures for heaith would 
mean fewer resources for roads, so that there are incompatibil'ties.
Second, even where there is no incompatibility, participants inaysimply prefer other projects. The ministry of health may not be irianyway opposed to preventive health measures, but might still de-
it should sLay with its traditional specialties of health care rafhe' 

that 

renture into new areas. Third, participants 
, an 

may see to In
campatibilities and not prefer an alternative program, but nonet Jeless
have other projects with greater claims on their time and attention.
The budgetary review office in the ministry of finance may be welldisposed ir. principle toward an irrigation project, but unwill'Ing toreview it ahead of the 180 ciner projects towards which it ig also well
disposed. The result may I)e substantial delays in implementation.Fourth, participants may fully agree with and support the plan, butlack the power to overcome obstacles arising during imphementation.

The minister of education may oe theoretically, as weli as practically,

behind a curriculum reform. However, when the 
new curriculum isfinally developed, the teachers threaten to strike if it is introduced
without a reduction in teaching hours and an increase in pay. For all ofhis good intentions the minister may decide that he sinipiy does not
have the political mucle to push the reforms through in the face of
uch stiff opposition. These examples suggest that a sharp distinction 

must be drawn between noble intentions about ends and the capacity,
opportunity, and willingness to deliver the requisite means.
Statements of good Intentions in themselves are not an indicator ofbehavioral ability and willingness to overcome obstacles to implemen
tation at critical junctures.

Intrinsiccomplexity. The greater the number of separate elementsin a plan or program, and the more Intricate their interconnections,
the greater the difficulties In implementation. Several specific as
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pects of complexity will bear upon the implementation of a development plan. These include: (a) technical complexity, such asficulties arising from difengineering considerations; (b) fiscal andeconomic complexity, including problems arising from the linkage of aplan to accurate market forecasts or to reforms in tax policy; (c) supply complexity, especially the length and interdependency of the supply chain; (d) organizational complexity, such as the number ofoverlappi.g unit- and te levels of supervision needed to keep tne planon track; and (') behavioral complexity, particularly the amount ofchange which  iplementation wilt require in long-standing attitudesand practices among the implementers. Some of these factorsquite arefamiliar in project analysis, while others, particularly thosedealing with behavioral and attitudinal chpnge, are often slighted.Roemer and Warwick (1978) illustrate the role of intrinsic complexity in the fishing sector. Faced with a very real danger of over-fishing, agovernment considers two possible strategies for reducing the fishingcatch. The first involves oanning all fishing in its waters duringspecified seasons and enforcing the ban with navdl patrols. The intrinsic complexity of this strategy is low, for the behavioral change required is simple (no fishing) and the enforcement straightforward ifpatrol ships are available. This first method would undoubtedly createmany other social, economic, and political problems, bjit these wouldnot arise from intrinsic complexity. The second approach is to combine restrictions in fishing with compensatory programs ofemployment-generation for the displaced fishermen Complexitywould rise dramatically because of the inherent uncertainties involvedin creating jobs and having them accepted, difficulties of est.blishingthe credibility of the government's intentions in this area, the loss ofcultural satinfactions, such as the informal marketplace that happens
when a boat comes in, and 
 the likelihood of strong opposition fromlocal and national leaders In general, fisheries policies showing low
Intrinsic complexity generate highly complex extrnalties, while those
with high intrinsic complovit, 
 are usually designed precisely

minimize such externalties 

to
 
Numberof decision points, Thl greater the number of decisions andclearance points in the imlplementaton )rocess, the smaller thechances of success There are two paramount reasons First, thegreater the number of choice points, the greater the possibilities ofdelay. Even without conflict, sabotage, opposition, or other forms ofnoncooperation, each deciion or clearance will require consultation,which takes time Second, the longer the string of choice points, thegreater the likelihood of intentional delays by hostile or unconvinced 

actors In the power setting
As a rough guide for assessing the over-all chances and probabletiming of implementation, plannessahould calculate, first, the numberof known or probable decision anti clearance poinAs along the projectedImplementation chain, anti, second, the chances of reaching agree
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mert at each point. Assuming independence of events, even with only
five clearances and a probability of agreement as high as 80% at each 
stage, the overall chances of success would be less than one in three;
with ten clearances, the figure would drop to one in ten. Pressman and 
Wildavsky went through such culculations for the Oakland poverty 
program. They concluded, in retrospect, that with 70 clearances and a 
probability of agreement of 80%, the chances of success for that under
taking were less than one in a million I 

Timing. Finally, the greater the length of time required for im
plementing a plan, the smaller its chances of success. There are great
advantages to changes which can be accomplished quickly, though
swift action may lead to false impressions about the depth and per
m,'nence of change. A long time-span, by contrast, will often produce 
several impediments to implementation. 

For zine, the longer the time required, the greater the likelihood of a 
change In political leadership. Ironically, the very conditions which 
produced strong support for a plan in one regime may lead to its undo
ing in the next. Anxious to discredit their predecessors or desirous of 
obtaining new supporters for their own regime, the new leaders may
jettison programs which alienated significant interest groups in the 
country. In general, the more a plan symbolizes the distinctive values 
or liabilities of a predecessor regime, and the more these values or 
liabilities come under attack in the new government, the greater the 
chances that the program will be shelved. 

In other cases the problem is not that the incoming government is 
hostile to a program, but that it has other priorities which excite 
greater interest. In still other instances the government may decide 
that there is nothing intrinsically wrong with the program, but that it 
should be shunted aside because it does not provide enough instant 
visibility for the leadership. 

Even if the same leaders stay in place, the passage of time may
weaken the original commitment to the program. The crisis that gave
rise to a housing program, for example, may have passed or been sup
pressed, so that there is no longer a sense of political urgency. Then 
there may be new crises, such as demands for land reform from 
organizedl peasant groups, which deflect attention from older 
priorities. Another casualty of time is the sense of organizational
dynamism and flexibility found with new policies and programs. As 
the months and years pass, forceful leaders and organizational 
climbers may leave out of frustration with a sluggish bureaucracy.
Pressures may also mount to have the program even further 
bureaucratized In oruL- to ward off the inevitable criticisms about Ir
regularities. Action may thus be slowed so that it can be done in the 
rigb way. Moreover, enthusiastic supporters at the program's bap
tism may conclude that their interests do not warrant commitment 
through its childhood and adolescence. Declining allegiance from In
terest groups, together with mounting criticism for Inefficiency and a 
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lack of results, will further dampen the ardor of top-level leaders. 
Pressman and Wildavsky (1973) again provide a penetrating analysis 
of the anatomy of delay in the Oakland poverty program. 

5.0 Conclusion 

The danger wfth the predictive scheme just presented is that it can 
foster a sense of hopelessness about implementing any development 
program. Anyone who completes the suggested exercise will un
doubtedly conclude that a complex project will be laden with dif
ficulties, uncertainties, and delays. As a counterbalance to pessimism, 
it should be noted that the model contains a positive as well as negative 
side, and that there have, in fact, been many successfully planned and 
implemented development programs. Sometimes such success is the 
result of analytic foresight and shrewd intuitions, but In many cases it 
seems to have resulted from what Albert Iiirschman has called the 
Principle of the Hiding Hand: 

What this principle suggests is that, far frcn seeking out
and taking up challenges, people are apt to take on and 
plunge into new tasks because of the erroneously presumed
absenceof a challenge - because the task looks easier and 
more manageable than it will turn out to be. As a result, the
Hiding Hand can help accelerate the rate at which men 
engage successfully in problem-solving: they take up pro
blems they think they can solve, find them more difficult 
than expected, but then, being stuck with tiem, attack 
willy-nilly the unsuspected difficulties - and sometimes 
even succeed (Ilirschman 1967 p 13). 

Hirschman concedes, however, that the hfiding Hand is a crutch for 
decision makers who cannot face risks, and recommends that its use 
be as short as possibie 

The transactional approach suggests a middle road between 
paralytic pessimism and salvation by the Hiding Hand The strategy
might be called binocular implementation forecasting - one eye on 
the positive resources which can be mobilized to support implementa
tion, the other on the barriers and obstacles to action. If careful 
analysis shows that a plan is fraught with ambiguities and difficulties, 
but that the Implementers are resourceful people who can command 
adequate political support, they should be given a chance. Whether 
through a hiding hand or a gun to the head, they may discover unan
ticipated allies, resources, and energies along the way. Morebver, this 
kind of implementation forecasting can produce its own corrective to 
despair If It makes a deliberate effort to project the favorable 
developments that at least may work in the project's interest. With 
these In mind the Implementers and their supporters crn make 
positive efforts to build constituencies and prevent roadblocks so that 
anticipated setbacks do not happen. In sum, while the transactional 
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approach Islikely to uncover more pitfalls to implementation than conventional planning methods, it should also find compensating assets if 
a plan is at all viable. 
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